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‘ -hpﬁsing. Furthérmore, this.thesis was undeftaken to supplement the

Wy
o

‘subject of policy changes withiﬁ'the’sphérélﬁf*§0ciﬁl'Wélfifé’dEVélbpméntI' o

.
ABSTRAGT

£

; o S » ‘
This thesis examines the development of public housing policy for

seénior citizens in British Columbia from 1949 to 1979. Tt locates

ﬁublic‘housing construction policy within the social—historicalfbontextf

of the'deVéIopmeﬁt of social ﬁélfare programs inACénad;‘and seeks to ° N
establish why particular policies havé been adopted and what th;y have
accompliéhed. Sgeg}ficallf,_this study was develbped,ingbrderAto ) ’
discover‘why recent poiitiqal decisions to discontinue publiS hoﬁsing
construction have Béeq~madelat a time when growingrnumbers of senior

.-

citizens are finding it increasingly difficult to obtain affordable

limited research available from sociologists and pfher academics on the
Research into public housng was approached -with the-knowledge

that the establishing of policy is a political and bureaucratic process

that is often hidden from- public scrutiny, as well as being susceptible .

to changing social, political, and economic conditions. Interviews,

&

- correspondence with government officials, and collection and analysis of

government research documents have been carried out in order to determine

»

housing policy. Furtherﬁore, approaches to the analysis of the welfare

' étatéiin general and the policy process in particular dealt with in

sociology and political science research, journals of Canadian Welfare,

academic books concerned about sodial work or social history,upublications

N

by the Canada Council on Sogigi Development, and reportslby~government

iii



e

o

researchers and consultants,ﬁe}é erveyed. This led to the adoptibn‘of'a‘
“soéial-historical approach which was subsequently used to,clarify;the
policy process within the broader development of social welfare,

\legislation ahd'poiicy in Canada.

The case study seeks to show that separation of jurisdictional

respohsibiiity between provfng;al and,federal governments contained

. 1
=4

Within the British North America Act, and political and economic
ideologies of- elite groups have led to political resistance. to the

»developmen# of social welfare legislation and programs. Moreover, this

thesis_ attempts to p;ove‘thét‘this resistance to assumption of

'réSpbnsibility for the heedy was also evident in the changes in social

policy that led to the cessation of public housing construction in

British Columbia.

iv
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CHAPTER T

- : . INTRODUCTION , B
B L . . . éﬁ:& & £ ’: .,
This thesis is an examination of one aspéc€ﬁb£\the‘opéxatioh“bf the -

’

welfare state in Canada. Specifically, it?comprises a .case study of the ".

-

deyglqpﬁeni.of‘public housing policy for senior citizens! in Britiéh'
Columbia from 1949 to 1979. Public housing is described in thiZthesis

- as housing wholly owned, managed and constructed by government for those

-

%
pe s eemes eeeme e e
! -

/ - . -

s;niors deemed accqr&ingitb‘ééféﬁliéhed criﬁerié unable to obtéin'afford;
¥abie-accommodation'wifhout government assistéﬁcéi .This introductiggﬁj};l#;,fﬁwf>f—ﬁ~
outline tﬁé tasks and problems to be dealt(withAin the tﬁeéis, sﬁecifying

the methodology em%loyed, and locating_ﬁy‘concerns_in terms;ofrthe

existipg lite;ature on,the—wéifare state in Canada. Finall&, an Bverview

of the remaining chapters of the thesis will be provided.

- Since a comprehenéive account of federal and provincial government

-

involvement in prévidiné public housing for. seniors in British Columbia
is lacking, this’will be é/cenfrél task of this thesis. Emphasis will be

given in particular to impottant shifts in policy and programs that have

'takgn pIace\since;1975. ' _ ‘ - ’ . j%;

" A second objectlve will be to analyze‘explanations offered by
B - T s i . » - . . ~ ’
public officials ébopt why fundamental changes were made to public housing

v

policy since 1975. This analysis based upon an assessment of published . . .

documents, official statements, and personal intervi§y§i;gpgtgippgg§7ggﬁwrwf

v

an underé%?nding of both Wwhy particular changes were made and how they

were accomplished. . ' . \\\
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E}

“

The final obJectlve of th;s thesls w1ll be to locate th1s pﬁrtlcular

-

> : y

study within ghe broader social and h1stor1cal ‘context of the development

of- the welfare'state?iﬁ Canada, and to relaté’some of the speéific findings

of thls case”study- o ex1st1ng theoretlcal pérspectivés on the genes1s,

- - S Lo

nature, and opera&ions of social welfare serv1ces in this country.

Although some of the f1ndings ¢f thlS case study offer supSB?twf/gj 2

it e

ex1st1ng views, others point to certain gaps in our understand;ng of th;
welfane state in Canada. This thesis does not, however, purport to
conduct research into the overall rise of the welfare state per se; instead
it analyzes public housing‘polieyNdyvelopment and. some of its imolieations,
for senior citizens in British Columbia with respect to the existing
literature on the welfare‘State.

A study of'bubficaﬁonsing for seniors is important becanse (1) the
'growing percentage of seniors in the Canadian  population is rapidly
increasing;the demand for affordable quality built housing,;(Z) a dramatic
alteration of British Columbia government housing policy in response toi
the demand for housing construction far seniors has recently occurred
without mnch attention, and (3) because of a general lack of independent

sociological analysis of changes in social weifarevpolicy in Canada.

+

Government interpretation of senior citizens' housing needs and the
’
| AN .
development of housing policy has taken place within the context of a_

»

growing senior citizen population and the general absencedof‘independent, -
.3 o

3

sociological research into the formation and alteration of social -

welfare policy in Canada.’ '
The first reason for initiating this study was that the rapid

growth of the_senior‘titizen population in Canada during this century has

P




4

increased ‘the ‘demands on governments to take responsibility for the housing

" of seniors. During the twentieth century federél.and provincial govern-
ments began to responé to the variety of health, housing, and incomejneeds
confronting the gfowing proportion ofvseniors in the Canadian population.
From 1881 to 1977 the elderly as a percentage of the total Cagadian‘

‘popﬁlation increased from 4.1 to 8.5 respectively  (Statistics Canadé

| 1977:39; 1979:3). This demographic trend is expected\to continue unt f1

the year 2031, when it is estimated that apprbximapely 20% of the Canadian

p@pulation will be 65 years of age and older (Statistics Canada 1978:16).
Projections indicate that although 3% of the Gross National Product went

_ to income assistance for seniors in 1976 this is likely to increase to
s - .

between- 77 and 147 by the yeaf 2031 (Ecoﬁomic Council of Canada 1979:27).
Growing numbers of low-income senibré (i.e. those in receipt of 01d

Age Security and Guaranteed Income Suppléﬂgnt)2 have accompanied°thq°

general increase in the senior citizen pop@lation in Canada. The low—

income elderly have been stegdily'increasiné pﬁtil in 1977}they totalied

|

Kklillﬁ‘678’ or 55.3% of seniors in Canada (Stétistics Canada}1978:518).\
: !

. : I’ 4
In other words, over half of senibrS'in‘Canada were receiving in 1977 0ld

&

Age Security and Guaranteed Income Supplement. \Thls grow1ng proportlon

and populatlon of low ifpome ‘seniors has also cr%ated an 1ncreased demand
i

for housing. It has been determined by the City xf Vancouver*that in 1976
| .
approximately 20% of seniors (12,300 petsons) livihg in Vancouver required

&

some form of assisted senior citizens' housigg (Vantouwver, City -of,
! ~ o S
Planning Department, July 13, 1976). This housing need was determined by

the numPer of seniors living on low income and/or in!substandard housing,

and adding to this figure thoseé seniors requiring health care ‘and without

vy
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@
&

financial savings or family support to allow them to obtain the fype 6f
housing réquired fop'their épecific needs. This City ofAVéncouver reéort,
using populatioﬁ projections, determined tﬁét by 1986 éhat 5,600 more |
government agsisted housing units were needed for seniors than what was °
éresently availabié in Vancouvef. As the senio£ citizen population of
Vancouvér in;reases from tHe projected 65,195 persons in 1986 to 112}580
seniors in 2001, thgxnumbef of seniors needing housing can‘also be
expéctedAtd grow dramatically (Vancouver, City‘of,.l979:Pa£t IV (a):
21-27). Altﬁough these projgptions gfn_only be téntatizz; they.do
point*t§ an area of welfare_state.gpe?;éigns fhaﬁ is_important and will
become even more important to Canﬁﬁiﬁgg}iﬁ the -future.

It is not simply:§>mé;;é;iéffpopulatidn growth and corresponding

increase of low incomes-that indicates growing housing need for seniors,

\ . . '

but also the hiéH propofiion of income seniors who are paying rent that is

in excess of 25% of their income. A 1975 housing sdrvey conducted b;&?ﬁe -

provincial government determined that 40,000 seniors in British Columbia

were spending in excess of 25% of their incoﬁe on rent (Rﬁnge 1976:51).,:

Both the City of Vancouver and the provincial government housing survey

concluded, in part, that public housing construction was one Jf the major
; , ,

means by which governments couldiallev?ate seniors' housing needs.

. The sécond reason for devéloping gﬂis stuay originated in an attempt
‘to determine how the growth of seniors (ésbecially, low—income) in British
Columbia was r%;éted‘to the deiivgry of provinciai gOyérnment social
services. Iroqically as the research proceeded, it became increasingly
apparent that instead of providing more housing for s;niors, the governgent
had in fact decreased public housing construction. In the areas of health

care‘and'inoomé.éupport, the provincial government had continued to provide

very substantial financial assistance for seniors. Although federal and



¢

""‘-—,~.;<,,,‘

British Columbia governments had since 1949 been in a position to finaﬂgg

jéintly the construction of public housing for seniors, budgetary‘alldéa—
e i

fions had in practice flpétuaped widely from one year fo another. After

1972 provincial governﬁent public housing expenditures had increased o
dramatic 1ly, for three years, but construction ékpenditures for seniors
décliﬁ;d rapidly after 1975. Tﬁese changés in expepditures and housing-
construéfidnffollowed diréctly‘the changes in prqvincial goverﬁment fromﬁ';'

A Y

y

Social Credit to the New Democratic Party (hereafjter NDP) in 1972 and - -

back\to Social Credit in 1975.

In short, after 1975 the provincial government,hignoring population
projections of housing needs and demographic factors, opted out ff)p/ﬁhblic*
' : . 7 ) ’ -

-housing “construction program for seni9rs. This was a hig;ly sigpifiqantl .
alterétiOn,in go&ernment pélicy from the publ£c Qbusing progr%yifhatAhad
béén established*ﬁreviously.' Thus this spudy was'undertaken; in part, to
de;ermine why and how such a major shifttin social welfafe4;olicyvhad been
éccomplished at a Fime'wﬁen pfojections éstimated‘a dréﬁétic change 1in ‘the
proportion of seniors (éspeciaLly, low=income) in need of -public héusing.
This'investigation sought not merely t; obtain government'poliqy statements
but also to identify the processes involved in such a policy change and its
implications foFxfeﬁiors in British Columbia.

_ The finél reason for undertaking this study was that there are few
independent socioiogical analyses of general deﬁelopments in the sociél -
welfare spﬁ;;;; let alone of publicihousing poiicy for seniors in British

. , P
Columbia, --Nevertheless, there does exist a large number of government

, commissioned consultant reports and vast collections of -official statistics -

pertaining to public housing, the statistics of which are not always — -

[\

L4

T'E‘-'i
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_totally reliable. These government publications seem to have two functions:

L)

to publicize government activity in particular areas of social policy and

' - o, - ~
to justify alterations to government policy and legislation. Govermment

‘produced literature, howevef, rarely attempted to explain how and why a

.
1

particular policy had been altered. A éene;al lack of independent

\
< 0

sociological'}eéearch in the area of social welfare policy, coupled with
government supported research, have, thus, hidden from public scrutiny the

actual processes that give rise toychénges in social policy and programs.

Y

Methodology ' Co

To ‘conduct research on public housing policy it was necessary to

correspond directly with various government agencies since few of the -

o

research reports consulted in preparing this case study were available in .

public libraries. This proved f%ustrating-as'rgsponSes received from

0

officials tended to evade or outright ignore my questions about pblicy. I

received many glossy covered government reports and‘descriptionsdgf

hbusing policy from both provincial and federal governmeﬂts, but these

reports gave little understanding of the circumstagggs of policy develop-.
il -, . - v
ment and implementation. Compounding this situatien was thé practice”of .

some government officials to respond'hérféwly to the specific questibns

posed without advising me of ;he existence of further information on the -

topic.

To supplement the rather limited information ga[heréd through cor-
: - y .

i

D’ - - - . /// .
.respondence T began to interview public officials from municipal,

o s : . . o
provincial, and federal levels of government. Since municipal governments
in British Columbia, for the most part, must provide the ladd and develop
planning proposals before public housing constructionm is even ‘considered by

sénior levels of goVernment, I contacted municipal officials. ‘These

R



officials, primarily from thé lanning and Social Planning Departments'Of

the City of Vancouver, stated thmt because housing was so expensive to

- 3

construct they needed provincial government financial assistance to build

housing for senio@s;/nfhese municipal officials also indicated that the

<

provincial govefhment appeafed no longer to have a public housing con-

struction policy and noted that suggestions made by municipal governments

-

about the need for housing were usdE?i:snot'acted upon by senior governments.

These officials also suggested that th®se¢ was a glaring shortage of housing

td

for seniors in Vancouver and that this need was demonstrated, in p¥t, b§
. o . . .

the number of seniors waitfng for public hbusing operated by the British

Columbia Housing Management Commission (hereafter BCHMC),lan agéncy =
y - < '

established Py the provincial govermment in 1968 to manage and allocate”

I\

pubiic héusing for seniors in British Columbia. From Vancouver City Hall

I was referred to an official working in the BCHMC. éﬁa

o . ‘o
! o

In the course of interviewing this efficialé I asked why public:

housing construction had been stopped by the provincial government, making

-~ v
o

reference to the fact\thatrthere still appeared to be a need for housing

given‘the waiting list for public housing for seniors. The official

informed me that seniors waiting for housing operated‘by the Commission

=

Vhad,peén’decreésing in. nymbers, since 1977 and, furthermore, that the

. Commission had not since 1976 ﬁaq arwaiting list for public ﬁoﬁsing but,
instead, an appliqant‘list. It was relaged by this official that this changg
from a waiting list to an aéplicant list means that seniors can nq@ longer
expect that they will_be placed in housing énce an applicatioq for ﬁousing

is made. The official then flatly stated that most seniors'rhousing problems

were related to income and not to a general shortage of housing (Personal

’

=



. N ‘% .
- Communicatioen; BCHMC ). This was a significant revelation;

although municipal officials were convinced that there was a housing

L

e

7fsh§ftag§, provincial officials viewed seniors as only having an income

“problem. Lit became clear as the research progressed that preoccupation

IS
-

with the existence of an income problem appeared to allow theﬁprovincial

government to ignore housing construction for seniors, thereby exacer-

bating the problems of a growing senior citizen population, and an

a

extremely low vacancy rate throughout most areas of the province. When I

. < R

proceeded to ask why énd how public housing policy had been altered I was

‘advised that public housing for seniorsJyﬁg’notan imporfant issue in
British Columbia and that I»shogld get in touch with the Central Mortgage

and Housing Corporation (hereafter CMHC).

L A CMHC official informed me that public housing.construction for

- . o o - 7 | -
sej}axs was stopped in British Columbia in 1979 as a result of a provincial

go{grnment decision. "This official further remarked that housing *seniors

wga—ﬁo longer an issue in British Columbia. Asked to elaborate on this

e iast\statementithe official told me that it was a dead topic for research in

British Columbia since the public housing construction program was no longer
operating (Personal Communication, CMHC:March 1979). 1t became evident at
this point that government officials,wére either hesitant, unable, or

perhaps simply unwilling to answer questions concerning how and why the

-

provincial government had altered its public housing policy.
. 1

Several interest groups and individua%s were contacted to obtain a

a >

fuller perspective on government documents, ctrrespondence,-and interviews.

-

Interviews conducted with representatives froin the Social Policy and Research

Council of British Columbia, Greater Vafhcouver Regional District, Downtown



%

.

Eastside Rééidents Association, and the Seniors Information Center in
Vﬁpcéﬁﬁér provided a good deal of information that had not been forth- ' ’
coming from federal and provincial government sources. These interest

groups also enunciated many concerns and specific problemd associated
: > _ :

-

with government policy that had not been reported to me by government

representatives. The task of interviewing a variety of sources was made

all:the moge difficult when it became apparent that these groups and

individuals were not always fully aware of the changes that had in fact

been made in provincial government public housing policy.

I then retraced my steps back to the provincial government}dépafflv’
ments and agéncieslinitially contaqtéd. However, there Swdll appearéd’to'
be'a reluctance on the part of several government officials to assist me iﬁ
my inquiries. For example, when arranging a secoﬁd interview with tbe
BCHMC I was informed by Fhe offic;al previously cén;actea that a sub- e

ordinate govermment jofficial of the Commission would assist me this time.
. / . . . "

While interviewingﬁ%hisvsecond official of the Commission thé‘firsg repre-

RLIEY

* A

sentative interruptéa our discussion, walking into the room where the .

o

=B .
et

}ﬁtgiéiew was taking place, asking the subordinate offiéial:‘"Are you really .

] el . -
going to talk to him?" (Personal Communication, December:1979). %he N

=
- ae T R
. ir b aA

speaker went on to comment’ that whatever is said in the iq;eryé&ﬁ?coﬁld

RIS ]

become public so that the official I was_interviewﬁﬁé;shbuld watch what

Y

. k' H .
she told me. -The interview ended abruptly with ghe*government official ) .

#,

' S .
remarking that she had no more time to discyss thé:subject of seniors'
housing. ‘
, v . K - . 2
Interviews, correspondence with govermment officials and government

research documents did not readily assist my research into the development

. =/ ; .
of public housing policy and the decigion—making process that had led to j>

A
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the recent reversal of pOlicyuin'this area. The reluctance of govern%ent
. ? . . . . \

-

. _ \
officials to provide assistance,:on the one hand, and the limitations of

" government: documents on the other, inhibited my enquiry of government

- = ¢ St L .
decision-making processes., In order to reformulate the relevant questions

for this case study it was necessary to look beyond government documentation
and to relate this particular area of study to the bfoader sociological

literature on the welfare state in Canada.

-

4

Perspectives on the Welfare State in Canada

Sociological approaches to government decision-making in Canada have
. ¥ A

often‘been based on studies of the characteristics of”fhose mémbers 6f the
political elite‘who exercise control over the Canadian state and tﬁe
relationshipHbetween{%%ovinciéi and federal political eliteé. Although this

\ 3 oy -
literature provides a brdgd view of the characteristics of pbliticél elites
it does not relate elites to particular sééial welfare programs such as
public housing:.HA§ éeverél'sociologists F;ve noted, polifical elites

. G .

(usually thought to include members of federal and provincial cabiﬁ'éts),3

can be depicted as a small group of individuals sharing similar education,

ethnic origin, family connections, and social status (Porter 1965;

C}ement 1975; Ogmundson 1976; Forcese 1980; dlsen 1980). As the federal
political elité has historically cons%stéd of individuals of high Stafus
and income (Presthus l973:2f5), the ability of this elité to be sympatheticv
to the demands of those in need bf shélter‘and income assistance is presumed

to be impaired (Ogmundson 1976:210). This lack of sympathy could both

~ affect the provision of social welfare measures and further separate the ~
. - . .

political decision-making process from those in need of government assistance.



a

" govermment social policy that has been implemented. Djao depicted the

11

3

It has also been found that the relationship between federél and -

s
-

provincial elites has generally led to political inaction regarding social
welfare policies. Dennis Olsen conténds‘%hg;ﬁthe Canadian state (a

1

combination of political, judicial and bureaucratifc elites) has changed

from a dominant central state system prior to World War II to a polycentric

state fragmented into eleven different governments. This alteration of ‘the

.

central state has resulted in the emergence of a multitude of provincial

«

and' federal elites, each attempting”tb look after their own often con-

,

+flicting interests. As Olgen notes, the fragmented jurisdictional

responsibility can regult) in- government inaction:

There are so many shared or grey ‘areas of responsibility in the web

of contractual arrangements. betweéﬁ“governméﬁbs that only consti-
tutional lawyers and government financial experts really understand .
where "Responsibility" lies (1980:13). .

This "grey‘area" can act to obscure the decision—making processes to the
public thereby allowing both federal and pfovinciql elites to deflect public
criticism of government inaction to each others' jurisdiétion. Also, this

"grey'aréa" accommodates political elites who wish to disassociate them-
| | E:

selves from contentious issues that cou1d¢p0851bly result in public

criticism of their actions.

DJao (1979), using a social- hlstorxgﬂkégsgroach similar to that
z“‘ B,gy N
employed by Oisen, goes beyond this position EQTlook at the nature of

e

"ideal of the welfare state as the government gnaé&ing social legis-

-2

lation to guarantee every citizen a minimum level of subsistence. In the

Canadian case, the emergence of social legislation is perceived as a

political response to crisis situations, such as economic depression of the

19305,\?a£her than ‘a long-term commitment to meet the idéal.of the welfare

i v
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state (Djao 1979). Forcese supports Djao when he concludes that the pol-

.

itical. elite haye not attempted to alter the uneven distribution .of

resources in society but instead ha®¥ only responded to occasional dis-

“satisfaction caused by this uneyeh distribution of wealth and influence

(Forcese 19§0:155Y.*

Olsen and Djao have established that to comprehend the actions of

5

- political elites it is necessary to go beyond simply a description of C

their characteristics within the social~historical context of elite

C‘ accommodation and crisis management. Both Djao and Olsen have been able

to contribute to the understanding of the role of ﬁolitical»eliges and the

Z

welfare state by observing trends and patterns of pélitiéal behaviour within

a sécial-historical context. Thus with the use of a social-historical
€ : '

approach Djao and Olsen are able to both describe fhé behaviour of
‘ L4

politicians within a specific historical context and also to explain this
behaviour in reference to the wider emergence of' social welfare legislation
in Canada.

. Sociologists have not, however, detailed the relationship between

-
i

the general sécio—political environment and the qevelopment of spegific

items of social’policy. Determinationvbf social policy encompasses, ambng’
other things, the\definition of the characteristics of the needy, the ﬁpsis
fo¥ de;grmining what fieeds prospective cliénts have, how these needs are to

”Bg~meI;Aand the- amount and kind of funds and services to be expended by

o

EERY

gdvernmentkto meet these needs. Althbugh sqciéiogists hé§é recognized the
siénificance of the welfare state within the Canadian social system and have
examined the structure of the politiéal elite'operafing'w{thin tﬁis welfage
stéte, ‘they have yet to connect the structure of elites,‘the:enunciation of

public values, and actual implementation of govFrnment policy in anf specific

+

’
1
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- area, such as public housing policy. Thus although sociologists' treatment

’

of social welfare policy in Canada has enunciated several of the {mpOrtant ¢
' i ) T

issues to be developed in this thesis, one is still faced with the question

of how to-develop an empirical case study which depicts 'how a social policy

such as public housing construction for seniors was actually determined and
. v

@

implemented, This concern led me to review the specialist literature on

social welfare policy development in Canada and the political science

literature on public policy and degision-making in Canada.

Specialist literature on the welfare state in Canada has tradition-

ally appeared in the journals such as Cané&ién Welfare, inracademic books»
concerned about social work or social history, publicatiogs<by the
Canadian Council on Soc}al Development, and‘répofts by government researchers
and consultants. The special}st literature, in contrast to sociological
litefature; does deal spepifically'with the issue’ of public housing: Books
published by academicsxﬁéve been méin}y descriptive, thoﬁgh soﬁé are

critical of specific gbvernﬁent policies (Armitage 1975; nyden 1974; |
Wallace 1950; Hawkins 1972). Al£hough thesé studies discuss the general
social, political; and economic environmen;»presemt at the time of enactment
" of any one particular piece ‘of sociai'welfare legislation, ﬁhex tend to be
more descriptive than analytical gndbas such offer only limited. information
on policy making processes in Canada.

Articles published ‘in the joufnal Canadian Welfare, as well as

works published. by the Canadian Council on Social Development, a non-profit
volunteer social research organization, tend to be more critical in their
treatment'of government social welfare programs operating in Canada and in

reviewing current issues and books on the subject. There is, however, little

attempt made in most articles appearing in this journal to describe the



policy process itself or to explain the significahce of government policies

by comparison with other research on social welfare programs. Although

these articles are a good source of information on.government policy,

legislation and practices, they tend to approach governmental policy piece-

meal, in terms of specific programs instead of taking into account the

broader social, economic and political forces present in Canadian society.

®

In addition, the federal and provincial governments employ their

own researchers and policy advisers to recommend social policy directions..
In the area of housing for seniors, there are, however, two basic

B e et

problems with govg@pméﬁt sponsore& research on housing for seniors. The

first is that this research is usually non-cumulative, so its significapCe +
. [ :(5 f /\

and relationship to other pieces of research are, for the most part, not

-

articulated. The purposes énd ebjectiQes of the goGérnmedt stud;”are
defined by im@ediaté government priorities and do not nece§sarily relate
to any paéf stddies or research. Moreover, the recommendations generated
are based upon incomplete assumptions regarding soqial welfare clients'
neé&é and lifesLyles. In sho;t, recommendatigngmtena to_be’based more on

=

politically defined objeqtives;;han the conditions affecting those in need |

of government assistance. -
A second and related problem is that although research is conducted

for government by consultants, there is no guarantee that it will be made

public. .Books such as the Real Poverty Report (1971) -and Programs in Search

s

of a Policy (1972) are two examples ofizgﬁsultants showing their disgruntle~

ment over the lack of public exposure of their research by publis their
: ) . : S
. findings themselves. This practice of not.releasing consultafits' reports .

unless it is in the government's immediate.interest to doso

-

oes) not




the study of public houding policy encompasses a number of theoretical
. : B ) . -

) i "perspectives that are used to understand and explicate the policy—making

process (Doern and A%coin,1979; Siméop 1976). Each of these perspectives,

. however, has as its central purpose the understanding of the bolitical;.
‘bureaucratic, and lobby group interests repregented in govefnment policy
. formation and the institutional context in fwhich these decisions are made.

%literatufe often deals with the questio
l"‘; . " <

“"determined. The central assumption of this literature is that political

howvany given policy is

-, . power is related to the decision-making process’and is, in turn, influeE;Sgg
L ooE . . Wi .

o by the immediate social and economic environment in’ which political b

FE decisions are exercised. fL\

-

- One political science perspectiVe, incrementalist theory, is a
micro-policy approach that is primarily concerned with the behaviour of

policy;;%kers in the decision-making process. Policy decisions are presumed

= to be made on the basis of narro y defined and closely related alternatives -

3

Sri,n%ﬁgfzareﬁgggiculated on the Basis of existing policy. It is also recognized-

"~ that giVen the resources for the implementation of deciéions»or'a change in

. pgffg;;are‘USuélly spread acrossta gpumber of political jurisdictions, the

e e

M - ) } fesult of the decision-making process is a series of political and bureau-

:- 7 " cratic compromises. This process ﬁﬁds another dimension to the socio-

a

logical literature since politidal elites can be depicted not ohly_as

, ; . éf %
risdictional constraints and political priorities, Qyj@fgﬁﬁ”ﬁ%?
A o . I Ea A

also withip-the conXines of existing policy. 5 P

operating'within

-~ & < ¢

8 ®

A second approach to the study of the policy pfacessuis thé so-called

. Q )
- "Public-choice" theory. This is a micro-policy theory which examines the -

S

y

decision—mak}ﬁg/behaviour of those individuals involved in(thgzdgygéﬁin-

iy

ation of policy. S;’eon wfiﬁesAthat this theory:



ol

ation and formation of government policy. This theory significantly

behaviour.

- e seékggto build deductive models of individual behaviour
and collective decisions from a simple set of assumptions, the most
important heing the assumption of self-intérest-(l976:577).

'ql . - "‘"‘."7" '-*"‘A‘ 5 J
Politicians or members of interest groups are thought to  operate on the

v

basis of self-interest and economic incentives to be gained from the alter-

‘recognizes that since most political interaction in thé‘policy process is

hidden from public view, t researcher must form "deductive models qiu
. : %

This As aCCompli§hed not simp%glby su:ve&iﬁggand
) & e e

individual behaviourt" S
coﬁﬁariquPQlicy statements, as incrementalists do, gﬁf by making general-
izafions on the basis of,;;sumptioné congainéd within policy itéglf. 'These
. E o »
generalizations not only assist in the explanationxdf why certain policies

’
are chosen rather than others, but also in the prediction of political

-

y ] ..

A third approach is the neo-Marxist theory of the state in liberal

democracies. This macro-policy approach stresses economic factors in the

‘environment such as concentration of wealth and power, which contribute

directly to the political decisions that are made on government policy.

The state, in this perspective, initiates policies that conform to the

»

interests of those people in control of industrial production and labour.
The policy process has three basic functions: to provide support for
capital éccumu}ation; to maintain social harmony; and to support the gived

social order (Panitch:1977). This neo-Marxist approach contends that policy

X

decisions dre not made independent of economic forces and interests. -
Moreover, although political elites are recognized as directly influencing

government policies, these elites are not assumed to be operatiag in a

policy vacuum since economic constraints are reckoned to play an important

?

role in influencing political decisions. T
o 7 \

i
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~administration and interest groups. 'Nevertheless,

Clearly, there is no single ‘approach amongst'politic

\1‘.: .
) . 17

It must be recognized that these perspectives on the policy

decision-making process do not refer only to studiels on political power and

. I

elite behaviour but also permit examinations of burkaucracies, public
hile these approaclhes

haveucontributed to particularvdescriptions of the policy decision-making

process, they largely lack an explanatory impact, Simeon writes:

.+ . we have not%really advanced very far in increasing understanding
of how government policies and actions are to be|explaimed or under-
stood. There is a proliferation of isolated studies, and of different
methods and approaches, but precious little in the way of explanation
(1976:548). : :

1 scientists for
—r

investigating, describing and explaining how and why policy is implemented.

It must be emphasized that both the political science and Socio-

logical literaturej&n the policy making process withid the'Canadiap welfare

state are dealing with a subject that remains hidden, gnygréat part, from
empirical observation.- Yet, in spite of the fact thatiwe have rather less
informatibn than one would wish fbr’concerning the precise circumstances and
motivations that led to a change of pglicy in tﬁi% case, it remains that this
is an important matter that warrants invéstigation and analysis. One must,
therefore, conduct such an examination witﬁ;%ﬁll recognition of these )
inherent limitations, thle at the same time taking advantage of séme of the
techniques that hgbéibeeg devised bﬁ-studqnts of policy-making to compensate

v

for lack of access to the inner sanctums of government. In consequence,

\‘7
this study comprises a systematic reading and analytically informed
interpretation of the published and unpublished data that I have been able
to collect.

In summary, a social-historical approach has provided a broad view

of social welfare but not detailed analysis of particular policies. The
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specialized liﬁg?Zture on social - welfare policies offered a chrorological

“

description of specific legislation but usually without an interpretation of

Why and how they were developed. " The political science literature has

examined the particular processes entailed in decision-making but usually

without placing such action in the wider social-historical context. 1In this

tase study an attempt will be made to provide as detailed a discussion of a
specific social policy, public housing, as the evidence available to me

pefmits, and-to expiore how énd why public housing polfcy decisions have been
inf luenced by social, economic and political considefations.

In terms of the social-historical approach eﬁp%gyed in this thesis,
ﬁublic housing is just one aspect of the developing welfare state. 1In
cénsequeﬁce,.significance of the case stﬁay is not simply in what it

describes but what it represents and how -it is related within the broader

development of social welfare legislation and policy in Canada. Further

consideration is given to this in the-conclusions to thig thesis.

Overview

Chépter IT discusses the social-historical context in which social
welfare policiés have béen developed. In the first half of the chapter the
relétionship.ﬁetween the traditional political elite role and changing
socio-economic conditions is discussed with refe;encé tao the development
of social welfare policies and programs. The second ﬁért of the chapter
documents how and why changes in the roles of federal and-provincial
ju;iséictions ﬁFVe directly influenced the construction of public housing
for seniors. o ..

Chapter III discusses the different apprqaches to soc%al policy of

the New Democratic and Social Credit parties. These approaches are pléced



within a context of increased political interest in the housiﬂg needs of

1

seniors. Here it is shown that-the definition of an "income problem" in

government and non-government research gradually became the basis for

Social Credit public housing policy; this position is sgbjécte&ito careful
review. ‘ - - - h
Chapter IV eiamineé the assumptiéns behih& the initiation of a _
shelter subsidy program, Shelter Aid For Thé Elderly Rentef (hereafter
SAFER), by the Social Creditvgovernment.( Moreover, this chapter analyzes

@

various provincial govefnment research reports on the SAfER program.
Finally, possible reasons for Social Credit'governm;nt’s suppoft of an
"in?ome pyoblem” as opposed to a "housing éroblem" are examined againsﬁ
- budgetary expenditures for housing and income programs.

Ch;pter \ proyides an analytical summary of the gindfﬁgs.of the
thesis. The first part of this final chapter descriges fhe rélationship
between SAFER recipieﬁts.and the‘criteria used by the BCHMC to place
seniors in public housing. Moreo&er, given the lack of access seniors haye
to publicrhousing accommodation, an analysis of seniors' qualiEy of
shelter is diécﬁggéd>withireference to government and non-government

repo}ts on the condition of shelter occupied by semiors. The last part of

this section places the housing and rental shortages British Columbians

are presently experiencing against the: ility of a shelter subsidy to

assist low income groups. The second part pf this chapter examines method-

ological concerns for those researchers studying the welfare state in

Canada. Finally, some of the theoretical concerns .identified in the

3

introduction will be undertaken in light of the findings of this thesis.
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C : '~ CHAPTER II

A

THE DEVELOPMENT OF SOCIAL WELFARE POLICIES

AND PROGRAMS IN CANADA

* 3

Three dominant factors (Brftfsﬁ North America Act, political and

economic tdeology, and jurisdictional debate)  have been associated with

the resistance of politicians to public demands for government assistance.

’

The vaguely worded jurisdictional separation of political power Between
provincial and federal governments wi;hin the British North_Amefica Act
combined with a nagging resistance on %ﬁé/;a£t.df politicalwelites to ﬁake
responsibility for those in need of social services h;gxéﬁrectly inf}ueﬁéed
the implémentation of social Qeifare measures ig;this country. The
history of the dévelop@ent of most social welfare\measures in Canada has
been markei»by the efforts of labour grouPs, municipal officials, the

poor, charitable organizations, and occasionally, business interests to

-.convince federal é;litical elites to take responsibility for those in need
AN
*

of government assistance. Historically, the ruling federal political

fily responded to the need

N
3

elite, whether Liberal or Conservative, have

for social services when ignoring public demand for social legislation
could signify the growth of widespread s ciai unrest and/o; political
defeat at the polls.
Political responsés to public demand for social services in the, first
half of this century were constrained by concerns about bothﬁthe‘césts of
programs and the traditional role of political non-intervention in the liQes

of individuals. The concern with costs led early social legislation to be

20

°
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. short-term, usually funded by the user, and of limipedifinéncial help to
thé‘needy (Wallace 1950). This cbncern with costs consistéﬁtly kept most
assistance offered byfppliticians to the nepd§ near or below basic‘sub—
sistence levels (Health and Welfafe Canada, Februa}y 1979:11-13).

? Before the economic depression of the 1930s theVCanadian*State was
expected 'to protect industry‘with tariffs and t;x laws and therebyﬁéo o
support the employment of people in Canada. Idéally the iﬁcome geceiéﬁﬂv{; m$;ﬂ

from a job would alleviate any need for state intervention to protect the

individual with social programs (Finkel 1977:345). Djao writes of sUpporﬁ/}

. for this laissez~faire approach to industry and the individual as forming:

. . +the essential ideology of industrial capitalism. It was argued,
in theory at-least that individuals on’their own could and should
achieve well-being, with little or no state intervention (1979:330).

However, traditional govermment support of this economic ideology became

3

threatened when many of the industries that government had supported went

bankrupt during the economic depreésion of the 1930s. In order both to

|

maintain sqcial order. in the face of massive unemployment and to keep them-

selves in poilitical control of the country, federal leaders desperately
turned toward social welfare measures to appease those protesting for
government assistance.

Federal political elites have sought to accommodate demands for

social welfare measures and laissez-faire -ideology by stressing the

contriBution of social legislatién to ecogopic stability and growth. . In
other words, if:a partiéular’social proérém of social need cépnot be
related, at least indirectly, to some’largér economic gain, then it
receives deéided'less governmment éupport{ éonsequently, although the

. L]
ideology. of government non-intervention in thelives of individuals has

given way (in response to particular gocial, economic, and political

\
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conditions) to the demand for social welfare measures, the traditional role
. N . 4 4

of government support of political stability and economic prosperit§ has

not been sacrificed. Although the Canadian political elites can no longer

éling to the ideology of non-intervention in the social lives of citizens,
jurisdictional debate between federal and provincial elites accomplished
A

the same results as the outmoded ideology; resistance by politicians to

.

assuming responsibility for both the rising costs of social programs and

the growing demand for expanded assistance.

The development of social welfare policy and legislation in Canada

took place within this historical context of changing economic and political
, ~—

ideologies and priorities of federal and provincial poiitical elites. In

£
o

1867 families}andéEhériggble organizations such as the church, jails, and

- v
LT

asylums were expected to care for those unable to prowvide for themselves e

due to age or advanced illness or other incapacity. Federal and provircial

go;ernments during the nineteenth century simply did not/ma%hahnaget;fy
expenditures or develop,facilitieé fof the sé@igily and financially destitufé - i«ﬁ
(Armitage 1975:13). Govermment was not expected to provide social services
sucﬁ as Housing, income sﬁpport, and health” care since families in the
largely rural population of Canada were, for the @osp part, self-sufficient
in protecting individual %amily members from economic and-social hardship.
Economic depr;ssions during the 1870s and 1880s, however, put
increasing pressuré on provincial and federal governments to assist charit-
able organizations and local governments in caring for those in need of
assistance. Provincial govermments responded by increasing’grants to
private agencies and municipalities for the care of the gged, sick, and

a

. ,
~unemployed. Public institutions and financial support were generally not
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available for the aged or destitute as their indigency was, in great part,
viewed by govgrnments as ". . . the result of moral turpitude,'" and thus,

was presumed to be outside the juriédiction of either provincial or federal

>

governments (Bryden-1974:341),

By the beginning of this centurYy the self-sufficient rural farm

a

family slowly ceased to be the normal family unit. Between 1901 and 1931

v

the population of Canada had increased from 5,371,315 to 10,376,786
X

(Dominion Bureau of Statistics 1965:19). Accompnaying this growth of Y

U >,

s

Canadé's population was an increased migratioﬁ £6 urban centers. Aithough
in 1901 65.1% of Canadafs population lived in rural areas, By 1931 only
47.5% of the population;;esiéed in rural Canada (Stone 1967:29). This
decrease in the pfoportion of the rural population was due to industrial-
ization, decreased economic opportunities in rural Canada, and the wartime

economy that increased the need for centralized production of_manufajtured

goods and munitions. One of the main conséquences of this shift in

4
> P

population to the urban centers was the growth of labour groups and

i

political activists pressing the federal and provingial gover%ments for
. :,‘§
more ‘social services and benefits (Wallace 1950:12§jl37). Groying urban

R

populations, cyclical unemployment, and urban poverfxfgreated increased
- . 3 o~
public demand for social legislation to protect thoge whd could not care

H -
K =

for themselves. L
Aithough extremely .Jimited tygesuof government sponsoféd social
service measures were operating in Canada by the beginning of this centﬁry,
it was World War I that brought the first large—scale government involve-
ment in the proﬁision of socia£ welfare measures (Economic Council of
Canada 1979:121). The mobilization of Canada'é peoﬁlé‘and resources for

the war effort brought with it government intervention in other areas of

Canadian life not previously directly affected by govermment. Rationing
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of\{food, rent controls, business and labour controls, the War Measures Act

v£914,‘and personal income tax were all a direct result of the fedefal
gbvgrngpt's attempt to deal with social and economic diE%icultiéé caused
by fiéh&ing4a war. ‘Veterans returnfng from;thé war in Eurbbe expectgd the .
government that had asked thep to ;iskffheii lives té help(zz;estéblish
them in Canada. | “ | 7 o \

Iq response tg,&hése demands, comﬁissions of inquiry were established
to consider the retJ;ning vétefans'»needs._ The variety of measures under-
taken both during and after World War I reflected an acceétance of the idea-
that there existed some degree of public fesponsibility for éertain needs
of individuals. Some of these new services and supports included the 1919
Soldiers' Settlement Act which he;ped settle veterags on the land, the
Technicgl Edqcation Act qf 1919 which represented~gfahts—in—aia to provipces
for retraininngeterans, and pensions for disabled veterans and for
dependents of those killed in war (Wallace l950:i58—l37).

Social welfafe services were -slowly eipahded by both federal and
provincial gdvernments in the 1920s. By 1928 the Department of Pensions
and National Health was established comﬁining the federal Departpen%,df

: i
Health and Soldiers' Civil Re-establishment (ibid9ﬁ23). However, beyond

Facd

g€;se administrative changes and the introduction of’ old age pensions in
i927, the federal government did not actively support social welfare
legislation in the 1920s. Although the expanding economy of the 19205
bouyed provincial governments' revenﬁes and'inCreaséd the ability of the

provinces to care for the needy, this was short-lived. The economic

) .

e -

depression of the 1930s left all lev;ls of government without funds and
thereby threw into question the pravincial and federal governmepts'

abilities to assist the needy in the Canadian population.

-~

-
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As the value of real estate dropped during the depreseion, the N
prov%ﬁ@%al governments were not able to finance much needed social_ﬁelfare
meaehres (Yan Loon 1971:197-198). The fede:al government reacted with two
ehort—term cost—-share programs;‘the Unemployment ﬁelief Act of.l930,'and

the Farm Ref&ef Act.of,193l (Armitage l975:215): Federei and provincial

political elites looked to the_mﬁnicipalitiee to initiate and fund social

7

services themselves without assistance from senior governments. By the .
time of the Dominion Conference of Mayors in 1935, municipalities were

without funds and were opkrating in a policy vacuum as Taylor writes:
. ’

~Traditional modes of support, like the private sector:had fallen
away and non-traditional ones, like the senior governments, were o
adamant in their repeated refusal to assume responsfblllty Ce e
There was virtually no direction from the senior governments. Nor
was there any 51gn1f1cant body of research on which to base a program
(1979:19). - .- .

Pressure from labour groups, du?Co—operative Commonwealth Federation,

municipalities, and the general public resSulted in Prime Minister -
Mackenzie King defining the'rolesuof governmeqt,‘as Taylor relates, in the
following manner:

The cities ultimately were given the faskugfrdeiivering services,

the provinces of regulating them, and the provinces and the federal
,authority of funding them (ibid:21).

2y
This federal government response, howeVer, proved to be more related to (:m*
administrative theoryrand polifical expediency than the actual delivery of
social services. Furthermore, this approach to social needs inhibited the'
development bf social welfare measures as the existence of chperation,
largély_aésﬁmed in the above quote, Between théee levels of government with
different neefds, financial resources’and responsibilities ie more an ideal

than real. \\

Although the economic depression of the 1930s put specific pressures
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on the federal government to alleviate the hardship of the needy, political

elites only responded when a lack of governmental action would lead to

political defeat. This last point became evident .when the Conservative _

govérnment of R.B. Benfiett during the early 1930s responded to public

demands for state services by'repfeésing theé demand, as Finkel writes:

" Trade union organizing  attempts were suppressed with state aid{”ﬁf
Communists were ¥mprisoned, militants of foreign birth were deported,
and unemployed young men were put in remote camps where they received . !

no wages and were fired upon when ‘they tried- to come to Ottawa to
seek redress (1977:%48).

Howevér,.social programs were proposed by the Conservativesywhen it became
app;rent to Bennett tha£ his government's léck ;f social ggasures_was béing
widely criticized by the Canadian electorate. The Bennett government, in’
its last months in pglitical power, introduced social legisfation which
included unemployment insuyance, a federal manpower agency., government
mortgage leeding agency, égd various marketing boards (1§ig;348). All of
fhese‘measures were supportéd by the fedéral government as they facilitated
the stabilization of the ecgnomy. ) o

Moreover, althoﬁgh the Emplayment aﬁd;Insurance Act was passed in
1935 t§ give the federal government responsibility for operating ﬁnemploy— )
ment insurance in Canada, the provinces subsequently fodéﬁt the jurisdic-
tianal legitimacy of the Act, delaying its igplemggyation until 1940j’ The
British North America Acg had not anticipate massive;gﬁeﬁpldyment and
general demand for public sérvicés that surfaced in thé 1930s, and although
puplic attitudes had changed from the timé when governments were not expécted
to assist private citizens, provincial and,federal governments still_resisted
the development of social welfare legislation.

The federal liberal govermment of Mackenzie King responded to the:

~

increased public pressure for government assistance by initiating the Royal
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Commission on Dominion-Provincial Relations, the Rowell-Sirois Commission,
in 1940. As the Rowell-Sirois Commission travelled across-Canada it

became apparent to the commi4sioners that political pressure from industrial

>
-

trade unions, the Co-operative Commonwealth Federation, and political .

-

opposition parties was now being joined even by members of the economic .

“elite in pressing for change. For example, representatives of the Montreal
v <z

i

Board of Trade told the Commission that:

. . . taxation for the purpose of social services transfers puréhasing
power from the richer to the poorer classes, raises the standard of .
living of the poor, increases their demand for commodities and thereby
tends toward industrial stability and prosperity (E@nkel 1977:357).

This response was typical of submissions by business interests. It was.
significant tHat the business interests appealed to the federal government

not out of the need for social justice and equality but from the need to

/«a/L
/

develep "industrial stability and prosperity" (ibid:357).

.Wﬁen further social welfare legislation was eventually enacted in
Canada it was in response to both the concerns publicized by thé Rowell-
Sirois Commission and publié éxpectations of government assistance due to
the conditions created by World War II. The 1944 Throne Speech regarding
the-need for family allowances is an example of the federal government
response to these conditions: ' ‘ 'Y

As the years go by, family allowances can help to reduce sickness,
disease, crime, illiteracy, .inefficiency,\and other social ills that
. have their roots in child upbringing. Since they are given to
people who spend the money, they will meet a continuous demand for
, necessities which will result in increased production and employment
(Hansard 1944:900). . ‘
References to economic as well as social benefits were made, and have con-
tinued to be made, -to justify the implementation of social welfare

legislation. Governments in Canada have resisted the public demands for

social legislation that does not provide some larger economic benefit. Ce
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In response to public. demands for more social services during and

-

immediately after the Second World War, the National .Employment Service

E

Act in 1941, Family Allowance,prog;gm,'l945, and Nafional Housing Act, -~

i - -t ’ y . .
1944, were passed and; the Central Mortgage and Housing Corporation, 1946,

pes

a

was® established by the federal goVernmeﬂf; While governments in
Saskatchewan in 1947 and British Columbia in 1949 passed hospital inéuraﬁceff
~ legislation to promote prepaid hospital care for the public (Armitage 1975:

211), it was the federal go€ernment'to which the municipal and provincial
governments- turned to provide social services and financial assistance for -
the needy. By the 1950s a range of social welfare legislation -had been

= . . - . v .

created“ﬁs a mix of socialrgsgistance, social insurance, and cash tfansfe£§.
In the 1950s the extenéi?n of income security programs resulted, in
. great part, from the iﬁfluéncé of<£;;;§Nre gfoups. In the early 1950s
labour groﬁgs in conjunction with business interests agitated forra
universal pension plan:based-on right as opposéd to the need principle of
poor rélief. These ptessure gﬁpupseopposed the use of a means test to
determine eiigibilityiqinéé people receiving an industrial pension would
théreby’bé deniéd~the federal governmenﬁ old age ﬁenéion‘upon retiremént. .
Busineééjihterests wanted the government pension to be univerSal so as to
. ., .
minimize the demands of fzgour leaders for increases in wages and private
pensions to make up-for the loss of governmegt pengion'upon retirement.’ -
The result of this lobbying was the passing of thgqgkgéigéfgzéhrity
Act of 1951 ". . . with some reluctance by the)go%érnmeﬁt of‘the&&ay" : <
(Economic Council of Canada l979:122),‘\iﬁ additié% the Old Age Ass{éténce’ o
Act was -passed in 1951 to aid,péoplé between the ages of 65 and 70 on the

basis of a means test (Armitage 1975:217). The OlH,Age Security Act :
. N o

extended pensions as a universal right to all people who had resided in
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Canada fo; 20 ;ﬁars and who were, over the aggrof 70 years (ibid:217).
01d Age Securit&ipayments were intended to be only'a'suﬁplemeﬁg»td
industrial;andvother priva;e pensions and thus could be maintained ét
relatively low cost levels by the federal government. |

Other social welfare legislation pasged in the'19505 ing%ydga ghe
1956 Unempioyment Assistance Act, Hoépital &nﬁffan;e Act'in 1957, and
Diagnostic Services kct in 1957).‘ With fufther.amendments in 1963 and

a

1967, eventually all provinces opted to participate in the federal govern~

ment's health insurance scheme. As with most social‘fiifﬁfe legislation,

economic prioiities and jurisdictional disputes delayed passage of social” ®

welfaré legislation (Herman 1971:138).
In thé 1960s social welfare’i;giglation conFiﬁued to be revised and
extended\ﬁhrougbhsocial insurancevana income suppléﬁent programs. The
Canadiaﬁ{Pension*flan was enacted in:i965 as a contﬁibutory ﬁlap payable -
to those‘seniors who conf%ibuted and had reached reeirement age.a. Also the
widows of pensioners and the disabled wéré also assisted7by this social

insurance program. Furthermore, in 1966 the 0ld Age Security Act was

IS
L) .

revised and a means tested Gyéranteed Income Supplement was initiated. This

income supplement was desIgned to assist those retired persons whO'hid

retired before the introduction of the Canada Pension Plan and therefore

_were unable to reqlizé'income from this plan (Armitage 1975:218-219). "=

The federal government's engctment of the Canada Asgistance Plan in
1966 signified an important shift away from the use of federal monies and

legislation for the implementation of social welfaye services to the use of
a 50:50 cost/share agreement between provinces and federal government. This

plan was created to, coordinate federak and provincial social welfare
e 7 -

- : p 7
programs, to extend coverage of specific plans and to satisfy provineial

j};'t_ . e
. Al
T =
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government oppositioﬁ'to fgderal government involvement in Ehe provision of
social services. Unemployment qééistancé, old age assistance, blind and
disabled persons' assistance, child welfare costs and gdminiétrative'coéts
were all included in this plan (Health and Welfare Canada Jdiy 1978).
the federal governmenf put no limit on the;érqss amount- to be-shared with
thé provinces under thisﬂp%ié, it was up to the provincial governments to
set up programs and pay fof%themvwithrthe fedérallgovernment supplying ;p
to 507 of "the costs. | |

Although the fedéral~goverhment had originally taken the role‘of
the initiator of welfare legiélatiqn, with the development of the Canada“
Assistance Plan this role was sﬁifted t; the provinces; This federal
government initiative allowe& the federal government (1) to limit its
gxbenditufes,r(Z) to.placé responsibility for social welfare legislétion
and p;ogram adminis%ration with the provinces (in acéordance with the
British Nofth America Act which depicted provincial jurisdiction as
including "local mattgrs") and (3) neatly re-directed pressure group
petitions for the 1ntroduct10n and ekten31on of welfare services to the
provipcial,levei. The federal government hadrfound a means by which its—
role couiq be restricted to that of financial partner with the provinces.
Howeyﬁi,’;he federal government retained the rkght to insist'that
4””§rovinc‘ial:progra.ms@ederal!@ci/fications.( The needy in Canada now
had to rely on the suppért of nggincial‘governments.

Under the first Sociél Crédi%jgovernmeni in British Columbia,
health énd social service expendlcﬁres gradually increased; for example,
in 1965 these expendltures totalled $169,838,000.00, but by 1970 had grown/

to $383,572,000.00,. in large part because of the new role the provinces

were forced into after 1966. However, it was not until the NDP took



31

political power in British Columbia-#n 1972 that social service expenditures

°

were greatly expandgd. By 1975, health and social service expénditures had
grown to a total yearly expenditure of $939,354,000.00 (Appehdig I).

| The main di%ference between the expenditures of the Social Credit
and New DémocragicféoVernments was thaf Social Credit leaders wexe willing
to maintain social Wéifare programs but not to expand them. frograms for -
sen}ors, for instance, which were absent from provincial budgets prior to
l972; beqamé a priority with‘the New Demo;ratic government. When ﬁincome
for seniérs and Pharmacare were established by the NDP they receizza no
B financial assistance from the fedefal government. Mincome provided a
guaranteed minimum income to all low income seniors residing in British
Columbia defineg as 65 years of age or over, who have 5 consecutive y;ars
residence in Canada, and are in recéipt of 01d Age Security and the
Guaranteed Income Supplement, or Spouse's Allowance.5 Also those. people 60
to 64 years of age and not in receipt of federal income assistance could '
also receive Mincome after én application was accepted,'while tﬁoée over
65 and qualifying woyld receive a payment automatically &ith their dld Age
Security cheques. Indeed, the p;ovince of British Columbia was the on{y
province in Canada to guarantee a minimum income level for those people 60
years of age and over. Pharmacare provided assistance in purchasing
pfescriptions to low income individuais.and families with limited income
and provided free pfescription drugs to zenidr citizéns and to other
eligible income assistance recipients.

Since l975ithe Social Credit government has sought ways to minimize

its expenditures on socialrserYices. In 1976 the ;rovincial government

changed the name of the Mincome program to Guargﬁtégd Available Income for

Need for Seniors (hereafter GAINS), and initiated an asset test for those
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persons 60 years and over and not in receipt of 0ld Age Security, Guaranteed

Income Supplement or Spouse's Allowance. This asset test denied GAINS to

this group if their assets, excluding home and car, exceeded $2,500.00 for

singles and $5,0Q0.00 for couples. This asset test served two purposes:

it excluded somé& low income seniors from GAINS and allowed provincial
£ ' iy -

payments to this group to be cost-shared with the federal government under

theQé%naga Assistance Plan (Human Resoures,ﬂMiniStry Sf, April 1977:v99).

"

2 ;f In 1977 a needs test was introduced by the provincial government for

¥
7.

all GAINS recipients, 60 years and over, in receipt of 01ld Age Security,
Guaranteed Income Supplement or Spouse's Allowance. The needs tesf

recognized all income outside of g9vernment pensions as influencing the

~ ~
E x

amount of GAINS benefit. The intent of the needs test becomes evident . =
from the fézlowing statements of the Ministry of Human Resources:

During 1977, needs testing was initiated on all:recipients of the
GAINS Supplement Program, in order to achieve Federal cost-sharing.
Prior to such needs testing, there was no Federal cost-sharing
(1978:158).

A
T

The Social Credit government has endeavoured to limit provincizl expendi-

tures on GAINS by taking advantage of the Canada Assistance Plan.

S
T~

Moreover, by using the Canada Assistancé’Plgh Social Credit poli-
. - N " . ’ C .
GAINS. A reduction in the

S

;
ticians have made some seniors ineligible for
. . ;') .

number of seniors in receipt of the GAINS has led to a further decline in

the total gross provincial expenditures on this program as is indicated

o .
gf"’:
B

in the following table.,



g

33

TABLE T

GAINS FOR SENIORS AND HANDICAPPED* BY BUDGET
EXPENDITURE AND NUMBER OF RECIPIENTS
(Figures taken as of December in each year)

o

Seniors Receiving Handicapped Receiving

Year Budget Expenditure ($) ‘Assistance - Assistance
1976 114,220,370.00 113,479 10,521
1977 109,039,198.00 106,263 11,426
1978 105,578,802.00 "93,846 12,162
1979 104,200.000.00 84,082 ' 13,269

e

““*The handicapped group was included in this table as the budget
expenditure statements from the provincial government include both seniors
and handicapped.

Adapted from: Ministry of Human Resources. Services for People Annual
Report. April 1977, March 1978, March 1979, March 1980.

The table shows both budget expenditures and seniors receiving assistance

6

Furthermore, as a proportion of

i

have been sfeadily declining éince_l975;
total gross welfgre expenditures in British Columbia ger§ices for seniors
and handicapped have declined from 33.17% in fiscal year ending March 31,
1977 to 18.87 in fiscal year en;ing Marc%, 1979 (Human Resourées,\Ministryr
of, March 1978:187; March 1980:91). As the above figures indicate, a change
in the government in the province of British Columbia ana\the alteration of

federal government jurisdiction over social programs led directly to an

alteration of social welfare programs. -

Changing Government Roles in the Provision of Housing

During the last 30 years the general trends evident in federal and
provincial government roles with respect to sgocial welfare legislation has

also surfaced specifically in the provision of public housing. Although



jurisdictional authority for housing (defined within Section 92 of the
British North America Act) rests with the provinces, it has been the

federal govermnment with its greater taxation and financial.power and

ke

authority (defined by Section 91 of the British North America Act) that has

more direcpl&rinfluenced the developmenﬁ of public housing legislation in
Canada. Thé provinces have had the legislative jurisdiction but the

. : _ ¢
federal govermment has had the greater funds:to construct ;ﬁbiic housing.
This juri;dictional splittin political power has resulted in the federal
government initiating public housing legislation, leaving the provinces
and m@ﬁicipalities wifh the decision of whether to join the fedéral govern-
ment, to strike their own independent program, br simply do nothing in?this
area and face the conéequences.

The history of government intervention in the housing industry has

been divided between federal government preoccupation with using housing as

a stim@}us for economic growth and the provincial govermments' role in 157
A -

supplying shelter and subsidizing rental expenditures for those otherwise -
! L ]

unable ta obtain shelter for themselves. Névertheless, both senior leggls
of government have initiated housing programs usually in response to
difficult economié and social conditions affecting Canada. One of the first’
federal government housing initiatives was in responéé to ﬁhe slump in e
houéingaéonstruction after World War I, coupled with the demand for housing
by retufning veterans. Under the War Measures Act of 1919 $25 million was
allocated for housing construction. ‘This was only a temporary ﬁéasure and
wés soon withdrawn (Runge 1975:62). ) .

Aithough a Special Parliamentary Committee on Housing (19353 investi-
gated the housing problems faced by Canadians dufing the economic depression
"

of the 1930s and reported to the House of Commons that there is no
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%pparent prospect of the low rental housing need being met through unaided
T

fpfivape enterprise building for profit" (1935:135), the federal goyernment -
- did not immediately act to remedy the problem. Instead, the federal gov-

ernment responded by passing the Dominion Housing Act of 1935 and the

- - .
National Housing Aet of 1938. Both -of these housing acts encouraged

‘lending institutions to put their surplus funds into federal government
s & - ,

fi\

"guafgﬁteed residential morggages. The federhl government loaned 20% of

the capital with the borrower adding another 20%,_whilé the lending

: <
institutions financed the remaining 607 with guaranteed ‘federal government

lToans (Bettison 1975:296). The éssumption'behind this program was that by
stimulating the construction industry employment opportunities would be

increased, the depréssed economy of the 1930s would be regavenated, and
. ) v;",}_ :

more homes would be supplied to all income groups. Aiéojffédexal govern-—

A
- 9
v o ¥
- %

ment expenditures would be recouped with tBe‘répayment of the loan.
No government action had, however, been initiated for low rental
housing by 1944. A governmént document authored by the Advisory Committee

on Reconstruction, ﬁzusing and Community Planning (1944), echoed concerns

- -

‘similar to those expresééd by the"1935 Parliamentary Committee on Housing.
It recommended "a:complete revision of the National Housing Act with the
implementation of a low-rental housihg progtam” (1944:18). The federal
government did not respond direptly to these recommendations, instead a
post-war housing program was’imbiemented which encoméassed a combination of
hQusing»const£pction for r;turning veterans and family allowances (Pérter

: T - ;

1965:427).  The CMHC was established in 1945 with the passage of the

Central Mortgége and Housing Act; the CMHC was created to coordinate

governmenf housing programs, recommend housing policy to the federal go§ern—

ment and to construct housing for veterans.

lid

£
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In 1947 another housing report (although, significantly, one not

spensored by government but by the Canadian Welfare Council) was pub=<

tnr L

"lished under the title A National Housing Policy for Canada. This

document recommended that ". . . the Federal Government should inaugurate

a long-term program of public housing with the cooperation of the pro-

.vincial and municipal éutﬁﬁ?fffggﬁ¢?l947:3f. Again, the federal govern-

‘ment did not immediately respond. Providing housing for specific groups

such as the urban poor or elderly who could not afford to purchase
housing was secohdary to the economic and political pribrities of dealing
with post-war inflation, depression, and unemployment.o

Although the federal government allocated public funds for hous%ng

" (CMHC contributed a National Housing Act approved loan at 25% of capital

1}

costs at 3% interest) it was the supplementary funds of lending
institutions that were needed to maintain the CMHC's involvement in the
housing market. The interests of both government and the private sector

were served by federal government housing legislation. Federal government

housing pridrities,ﬁere altered with National Housing Act Amendments in

o

. 1954 so that CMHC no longer made direct loans but instead guaranteed

mortgage loans of chartered banks. Also, the consumer paid up to 2%
(s%nce reduced to 1% in 1969) of the purchase price of a héme for the
morgage inéurance premium, 'This plan not only minimized federal govern-
ment housing expenditures but produced money Qith the payment of the
insurance bremium by thé house buyer. This change in pdlicy resulted
from political concern ove? the costs of directly subsidizing'mOrtgage
rates.(Rosg 1968:67—68);

By 1949 it had becomg apparent to the federal government that the

private developer was not interested in supplying housing for low income

L



groups. Faceé.with inaction on the part of private developers and a

growing demand for low income housing, tbe National Hoﬁsing Act-was

amended in 1949 to provide for public housing. Public Housing under s
Section 35 of the National Housing Act(later changed to Sec&ion 40)

dictated that provigFial governments participate in 75%725%7federal/

grovincial cost-sharing agreement on capital construction and on any

losses incurred. Tenants of public housing were not expééted to pay more ' .
than 307 of their ingome for rent (CMHC 1970:16). Thé federal role.

defined under Section 40 of the National Hopsing Act was not that of

developer or manager but instead'thét dé lender (Dennis and Fish 72:13).

The provinces were slow to respond to the public housing_iii}iativesﬁ,wﬂﬂ

of the federal government; by the ené of 1950 public housing co&stiuction
.was a@eraging 841 units annually or .7% of annual housing starts. By 1955
qnly'3,000kunits of this type of housing had been produced. 1In the 15

yearé between 1949 and 1964 only 12,000 units of public housing haa been

built. The housing of middle and upper income groups remained a federal
government—;riotitngt,the expense of/igger income groups. B; 1984 over

90% 3f‘h0;sing associated with the National Housiné Act had gone to middle

and upper income groups (ibid:154). Two of the central reasons for this

difference in housing statistics is that the provincial governments were

not interested in pumping funds into housing projects which would not -

realize financial gain for the-provinces. Alsé the filtering. down
strategy was viewed by political elites at all levels of governmenf‘as
providing hOuéing gbr low income groupé. This, it was thought, w9g%g'béf
accomplished when poor families would purchase homeé vacated by richer.
families that were taking advantége of guaranteed National Housing Act

mortgages for the purchase of a new home.
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As a consequence of provincial govermment inaction, the failure of

the filtering down strategy, and the desire on the part of Ontario to use
the municipal role in initiating housing (ibid:177), some major amendments o

were made to the National Housing\kkt in 1964. Section 35D (later

-y

Sectisnj43) was added, to allow CMHC to allocate 90% of the mortgage loans
to province ox municipality for the costs of construction. Operating
losses were split 50:50 between the federal government and the province
b,
or municipality initiating the‘request foré&ederal funds. This alteration
of the National Housing Act gave more'ppwer and responsibility to the
provinces and municipalities; thgy were now réquired to select é site,
_initiate the request, arrange funding and own and manage the rental
housing constructed. The federal government, in a manner similar to its
development ©of the Canada Assistance Plan, &ad shifted jurisdictional ?\
Lo s . TN -
respaﬁéi?ilify to the provincial level of government.
o
E;71970 every province in Canadaj; except British Columbia, had

created a housing authority to take advantage of this federal amendment.

Although the BCHMC was formed by the province in 1968 it was only

-,

permitted:-to manage public housing and not to initiate reduests for

federal funding for provincial housing projects. Section 43 of the .;::f”
National Housing Act precluded munfﬁiﬁalities from participating with the
federal gQ&ernment since most municipalities could not afford the costs

of financing this type of housing.' Thé provinciél cabinet directly b
determined the numbgrhof public ‘-housing units to be constructed in

British Columbia since it was ,only this level of government which was in

N

a position to finance the operation, construction and management of this

type of housing. The municipal role was restricted to assembling land,
enforcing zoning by-laws, and subsidizing housing by offering land to the \‘—/)_

provincial government at below.market value.
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Although the prdvincial govérnment of British Columbia had the
jurisdictional authorit& éﬁd sﬁppoft from the federal government, public
housing construction in British Columbia was sadly lacking until 1973.
With funds and programs for housing spread throughout the Ministfy of -
Finance, Provincial Setretary, and Municipal Affairs departments, it

-

made it difficult for interest groups and municipalities+to initiate

requests for housing and for the provincial government to develop an

adequate housing policy.

The provincial govefnment, therefore, played a passive role in
the provision of public houéing between 1949 and 1972. fbr the most part
it relied on~grivate developers to initiate non-profit housing development
f?F low income groups. Non-profit housing coqsisted of housing projects
that were initiated, managed, and financed, at leasﬁiin part, by a non-
pro%it society. This type of housing was encouraged by sgnior levels of
government as’it allowed the governments to take on a banker'é role
without accepting reséonsibility fof'the problems assqciatgd with managing
GpuBlic housing. |

With the passage othhe Elderly Citizens Housing Act of 1955 non-
profit housing was stimuléted by a 10% CMHC capital grant and a one—thifa
provincial'gdvernment capital grant, along with é'Napional Housing Act 50%
loan for capital funding with a 75:12.5:12.5 (federal:provincial:municipal)
split on operéting subsidies. The ProvinciaiAHome Acquisition Act of
1967, along with the Elderly Citizens Housing Aid Act'dfvl955 offered -~
some assiszénce to low income groups in British Columbia*fRunge 1975:72).
Befween 1955 and 1964 2,579 units of non-profit housing had been built,

while only 226 units of public housing had been constructed during the

samezperiod (ibid:372).
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I£ was the responéibility.og:ggn-profit houéingvgroups to;initiaté
the housing proposal for funding 4nd they were ultimaiely'sadd}ed with
'1having to repay tge f?deral governmentlloan for construction of the
housing. Federal and provincial governments withjthe use gf non—pro%épﬁ%%
houéing had deiegated responsibility for determining housing needs to -

. private market forces. Moreover, non-profit housing was not primarily

.
p3

constructed for lpw—income seniors. The determination of the types of
individuals wﬂévfeceived non-profit housing was the responsibility of
"the non-profit socié{y itself.

By the middle of’the 19665 federal government housing legislation
and programs came under criticism from both government: and non-government
sponsored research reports. After hearing various interest groupsAand

government statements regarding housing for the low income elderly, The

Final Report.of the Special COmmi;tEe on Aging criticized federal and
provincial governments for only providing 9,750 units of pubiic housing
after 17 yéars of government housing intervention (Canada, the Senate of,
1964:135). The Senate report was follqwéaigy the First Canadian Conference
on Housing, sponsored by the Canadian Welfare Council and held in Toronto |
. -

in October. of 1968. One of the reports to come out of this conference

was entitled Provincial HousingdProfiles. This report investigated the

genergl lack of housing construction for low income groups in most
Canadian provinces.

The British Columbia housing profile was contributéd»to by municipal -
planning departments, municipal assessors, students, héusewives, voluntary
organizations, senior citizen organizations, labour reprgsentatives, social

planning councils, and a housing study group. These various groups

documented the housing problems facing many groups because of high rents,

/ -
i .

“s
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low incomes, substandard dwellings, and housing shortages. The main focus

of this profile centered on the general lack of action by the federal and

.provincial governments' agsistance to the housing needs of low income

~people in BrifishIColqmbia. Also this British Columbia section of the

— T

report documented that ohly 5.7% of National Housing Act loans had been

allocated to those in the bottom third of the population. .This report

stressed that specifically designed gover;ﬁent subsidized units for "low

income groups such as the élderly should become a political housing
priorityinstead of housing construction for prospective homeowners. The
report concluded by indicatiné that Ontario has been the only p?gvince
consistently involved in constructing low income housing.,bln 1967,‘f0r
example, almést 80%. of hopsing‘for low incomg groups was built in

Ontario, while only .05% were built in British Columbia (1968:68).

In the face of growing public displeasure over federal government

. housing programs, the Hellyer Task Force on Housing (1969) was_formed to

investigate ". . . the housing needs of all Canadians" (1969:1). The
report concluded that the central role of the federal government was to:

establish housing poliecies in Canada which, in company with
rising incomes, will permit all but the most deprived families to
select and finance accommodation of their choice within the private
marget (1969:52).

Until the 1970s, then, faith in the private market was still the primary
government policy while public housing was of secondary concern to the
federal government. The Hellyer report criticized public housing as being

a "ghetto of the poor" (ibid:53). This assertion is supportedqwith"‘
S ,’\/\\
reference to the social stigma of housing for the p&or, inadequate social

7

_services, and feelings of resentment and bitterdéﬁs expressed by public

housing residents.

PR S
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In 197Q3Torbn§§ lawyer Michael Dennis conductea research, sponsored
directly by thé fedé%gl government,‘into low-income housing legislation
- and programs;,reportihg his findings to the federal government in November
of/l971;~fAlthough the federal government did pot publish the findingé or
recommendations of this report, Michael Dennis and Susan Fish publis@Fd'

the report complete with confidential government memos regafding housing

policy and programs in a book entitled Programs in Search of a Pélicz:

Low Income Housing in Canada (1972). This report lashed out at the

federal govérnment and provinces for not -committing themselves to the

-,
.-

goals of. housing asfg'social riéht instead of passively imPlémenting
legisiagion witggutkany knoﬁledgé'of the'résurts:and conseqﬁénces of
such housing‘decigioﬁé.

Fish and Dennis documented th increasing land costs and operating
subsidies coupled;with .argerucapital grants in tg; 19763 will not be
able to keep up withﬁrdusing demanqifrom low iacomé\ifoups. 'Shelte}
subsidies were recommended as an i;terim measure before the adoption of a
guarahteed annual income couid Be esfablished. Shélter<allo§ances were
supéorted by Fish and Dennis not only to offset high rent to income costs}‘ﬂ
but also to alleviate high levels of government xp;pditures. -Fish and
Dennis assumed that before governments would adéj:*new>programs the - .
costs‘of ﬁropoéalsvhad to be compared to gxisting government programs.

The Héllyer‘TaSk Force of 1968, Dennis~Fish repo;t of 1972 and
7zarious reports from the Canadiaﬁ Council on Social Development cailed/\
for the federal govermment to take action. .Ron Basford, Minister‘df
State‘for Urban Affairs, responsible for housing, recognizing the
"

importance of these reports began to comment that housing was a

fundamental right of every Canadian" (Runge 1975:69). Amendments to
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the Natlonal Hou51ng Act'ln 1973 included an A551sted Home Ownershlp Plan,
Nelghbourhood Improvement Plan, and non-profit rentVSpbsidies. Public

housing and non-profit housing-<construction:and rehabilitative aéﬁects of

-social housing for seniors .and other. low-income gronps were absent %rom
the 1973 amendments. Although Basford had appealed for housing as a
social right, the 1973 amendments were more preoccupied with supporting

- home ownership than supplying housing for pll segments‘of the population,
| v }

Michael Wheeler, writing for the Canadian Welfare Council, viewed the

traditional impetus for federal government action in the 1960s as follows:

To the long-standing problem of inadequate housing among low-income S
groups a new dimension was being added as increasing numbers of middle-
income families found themselves unable to afford the sharply rising .

' costs o0f accommodation. With.the-extension-of the problem to the
middle-income group, housing became a political issue of national
concern, in marked contrast with the publlc 1ndifference of precedlng

years (1969:13).

"Those on low incomes in the Canadian population received little more than

. overnment rhetorlc while thos with higher incomes recelved’the benefits
g

of government hou31ng programs. Hou31ng supported by political- elites
was constructed not only on the basis of a crisis situation but also

depending uponathe political sensitivity of the particular housing problem.

Before 1970 a housing dilemma was created in that although public

hous,;ing had been introduced,_little attention had.been given to the

problems associated ‘with housing low-income groups in the private market.

After surveyItig 7 housing studies completed between 1964 and 1971 a 1972
study elaborated upon this’problem by viewing the Canadian approach to

housing as one where governments: ' _

. . §pecify housing goals without- any respectable scientific
basis and, of course, without any indication of what proportion of
the néw production should be for low-income people (Armitage 1972:

72). .



‘groups in Canada by the 1970s were/hardly being met, let alone understood

b4

Although the federal government had passed legislation in 1949 to allow

for public housing construction, the housing problems faced byrlow—income } -

- )

by government. 3

In conclusion, social welfare legislation has historitally been a

response to crisis situations and interest group pressukes. Although .

social legislation has been developed ana implemented in Canada,
politic;l leaders have begn preoccupied witﬂ bolitical and‘economic
issues and thus generally havg been hesitant‘to develop a long-term
commitﬁent to social welfare prograé§ and policies. This passive role

of government is, in part, hidden Trom public view;'the vaguely wo%ded
ﬂblitical sepafation in jurisdictional responsibility for the needy has
resulted in thh federal and provincial governments looking to-each )
other to implement and develop social policies and programs..'This method
ofqresponse to those in the Canadian population in need of éssistance, o _
such as ¥%he low-income efdérly, allows governments te save on shortfﬁerm

budgetary expenditures, to shield ;;y one level of government from concerted

public criticism, and to obscure the relatioﬁsh@p between political

decision-making and social policy implementation.
s . ) ~



CHAPTER III
. THE DEVELOPMENT OF PUBLIC HOUSING POLICY IN BRITISH COLUMBIA

The development of social welfare programs in British Columbia has
been directlyraffected by the political and social philosophy of ruling
political elites in the province. The NDP, for example, has been

determined to develop social policies as a '"'social right" and consequently

ursued a broad policy of shelter,~income and health care support
on the basis Wf widely defined social needs. David Barrett, when Premier
and Miniéter of ®inance, depicted the basic philosophy of the NDP govern-
‘ment in this way:
we de e to turn around from gauging the Province's progress
quantitatively to a qualitative measurement. I have said before
that the economy should serve the people, not the people the economy
(Finance, Ministry of, February 9, 1973 3). -
Barrett also stated:
It is the goal of this Government to direct British Columbia's
economy toward the néeds of all the people, rather than those few
who possess power because of their wealth and influence.
This objective’ to seek greater equality for all British Columbians

is the common theme in all of the Government's policies (Finance,
Ministry of, February 28, 1975:5-6).

-
The NDP supported ''greater equality for all" injthe form of government
expanding social programs as well as-increaéing taxation on regource
industries to éssist in funding these social expenditur

The Social Credit government after 1975 developed -an approagh to
social policy that ran contrary; in greatrpart; to NDP policy statements.

Where the NDP saw social services as a first priority of government, the

Social Gredit government looked to the private economy as the best means

§
A
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for solving the need for government funded services. Evan Wolfe, Minister
of Finance for the Social Credit government, outlined his party's
philosophy as follows:
- . e
We want the individual to seek out opportunity--to be able to seek -
out opportunity--and not to have to depend on a growing bureaucracy,
or Big Govermnment, to look out for him or her (Finance, Ministry of,
April 12, 1979:49).
Both before 1972 and after 1975 rulingsSocial Credit political elites
have adopted the traditional approach of the federal government which for
, v . -
//so long depended upon private market forces and individual initiative,
vav(Qided' government intervention in the lives of individuals, and .sought to’

minimize government expenditures on social services.
) As indicated in the previous chapter, #he Social Credit government
of the 1950s and 1960s and early 1970s was not- committed to the construction
of public housing. Responsibility for initiating requests for public hdusing
.projegts fell to the municipalities. The provincial government viewed its
role as making the final decision of whether to approach thé federal
government for housing funds at the request of municipal governments.

Between 1949 and 1972 the province built 1,392 units of public housing,

representing 30% of all public housing constructed in-British Columbia

—_—

between% and 1979. While $5,655,000.00 was budgeted for housing in
1970 this represented only 1.5% of the budget allocation to héalth'and
social se?vices (Appendix I). Britisﬁ ColuﬁGia feld behind all other
regions of the c0untfy in the construction of public housing as the

following table illustrates.
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COMPARATIVE FEDERAL EXPENDITURES ON PUBLIC HOUSING
BY PROVINCE 1949-1972 ' .
(National Housing Act)

Area Sections 40 & 43 NHA ($) Per Capita Expenditures
Maritimes 118,246,000 63.88
Quebec 248,190,000 7 48.52
Ontario 867,019,000 141.55
Prairie ' 169,116,000 . 54,82
‘B.C. B 59,193,000 ‘ 36.36

Adopted from: CMHC Canada Houéing Statistics, 1972, Tables 46 to
50. : ‘ R :

In sharp contrast with tﬁe Social Credit's iack of commitpént to
public housing was the housing approach pursued by the New Democratic
government between 1972 and™1975. In the four years the ﬁDP was in power
2,480 public housing units wkre constructed, or 55% of the total produc-
tion in the 30 years since 1949. The NDP's commitment to housing became
apparent when in May of 1973 Lorne Nicolson was appointed nister without
Portfolio, responsible for housing. By November 1973 the first provincial
department of housing in Canada was established in British Columbia. This
was an important event as it emphasized that the provincial governmené of
British Columbia was not willing to continue to allow private marke;
forces to determine housing goals and priorities for the province. In
1974 Lorne Nicolson commjtted the NDP to housing developmgnt in British
Columﬁia; referring, as had Ron Basford one year earlier, to ﬁousing as

1"

a "social right" for every British Columbian, regardless” of
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whether he is rich or poor, lives in Vancouver or. Chetwynd, éomes from
pioneer stock or is a newcomer to the province" (Runge 1975:76). Barrett
supported his statements by establishing a houéing buéget in 1975 of >
$76,484,000.00, an increase of $70,824,000.00 over the Social Credit
housing budget of 1970. 'The Hbusing budget in i975 represented 8.1% of
the budget allocat%on to health and social services (Appendix D).

The new Department of Housing was to>éoordinate existing gévefnment
programs, create a provincial housing policy, and to disband some programs.
Although research into the development of a comprehensive ﬁiovinc;al
housing poiicvaas initiated, the NDP found itself out of office by the
time the resea?ch was published in 1976. HoweVer,\Lheiresults of'the
Depaﬂ!ment of Housing's goals led to an increaéé in housing construction,
an establishment éf rental controls, and éfgeneralized housing subéidy
f::%low income groups in both community and govermment sponsored housing.
In contrast to the preceding Social Credit government, the NDP took
advantage 6f Section 43 of the National Housing Act to build public
housing. 1In fact, more than 417 of ail fuﬁaé allocated to public housing
between 1964 and 1974 in British Columbia was spent in 1974 (Runge
1975:147).

Yet, while the province was finally utilizing sections of the
National Housing Act established to promote the provincial r;le in the
con%Eruction, ménagemept and development of public housing, the federal
government did not fully.coopef;te. For instance, in 1975 the province
requested $22.5 million for Section 40 housing but received only $10.4
million. Also, $227.6 million was requested for Section 43 housing, but

only $34.5 million was allocated by the federal government, or 15% of

the provincial government's request (ibid 1975:147). Ironically the

N
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federal government had developed’the }egislation to assist prévinces to
construct public housing since‘l949;‘%u£ when gfitish Columbia finally
took the public housing legislation sefiously the fedefal government,did
not cooperate. When cénfrontéd with the NDP's housing initiatives
Basford's statements of housing as a "social right" in 1971 became a
vague statement‘of policy without the financial support of the federal
government to implement housing for the needy.

A fur?her commitment to housing was made in February of 1975 in
British Columbia with phe:appointment'by the Attorney General and the

Minister of Housing of an inter-departmental study team on housing and

rents. The resulting report, A Comprehensive Social Housing Policy for

British Colembia, sought to ". . . document the magnitude of trends in

¥
housing and rental markets, consider alternatives open to government and~
recommend suitable housing and rental policies'" (ibid 1975:iii). One of

the major findings of this policy report was the discovéry of the "housing

' J
problem", which was defined firstly as housing demand exceeding the

»

current and projected supply of housing in British Columbia. Secondly,
the "housing problem" was expanded to include those on low incomes paying

in excess of 25% of their income on shelter. By combining theSe two
5§pects of the "hpusing problem" the report deﬁerminedvthat members of
low-income éroups, and especially elderly rentefgg had a sévere "shelter/
income'" problem.

+ This report recognized that the arbitrary 25% shelter/income guidé—
line may be too,hiéh for those in the lowes£ income categories. . However,
preoccupation with developing a'comprehensive approach led‘the gover;ment

researchers to ignore the implications of setting the 25% guideline. For

example, the effects of this guidéline on (1) those persons receiving a

-
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_fixed government pension compared to other income groups, énd,(Z) those

persons fenting compa;ed to homeowners are not elaborated on in the. -
report; For the mqst part it4was assumed that low levels of income,
coupled with low vacancy rates and decreasing housing sgpply, cOﬁstituted
the "shelter/income" problem.. Furthermore, it was noted that although
general incomes in British Columbia had'been rising-faster than housing
prices that those on low incomes had not been able to keep up with rising
housing prices. ’ . i -

Recognizing‘that existing federal and provincial housing programs
had been ﬁpiecemeal and inadequate" fhe NbP commissioned policy report,
rgcommendéd the formation of price contfgls én,rents and land, productjon ;

subsidies to increase housing.production, and shelter assistance for low

income groups (ibid 1975:1). To realize these housing goals the report
stressed the need for a comprehensive gbusing policy which would oblige
the provincial government to take ;esponsibility for the housing of those
in need of assistance; it also fecommended that the provincial goverhﬁent
have the unconditiona1 use of federal originating. housing funds and thé
development of a combination of shelter and production subsidies for the
needy. A major assumption throughout these recomﬁendations was that

government housing initiatives were needed to remedy the "shelter/income"

prbleg which had developed out of both government and’private developers

b .

failing to respond to thé-houéing requirements of the needy in British

Columbia. The researchers concluded their analysis and recommendations by

1 .

i ¢ T
stating that these

. . = form a package which if iﬁplemented‘systematically by the _
provincial government would represent a real shify into treating ‘
housing as a social right, which is the proclaimeY objective of

this government (ibid 1975:461). A -

This conclusion was based upon expectations of federal government funding.
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Without federal.governmené'assistance provincial housing policieé would
necessarily lead the provinci;l government intépiiin greater housingf
involvement than the policy recommendations‘indicated.

The major p;oportion of people in the province having.a "shelter/ -
income problem'" were singled out in the report as being the elderly
renter. It was est%mated that more than 757 6f elderly renters in the
Greater Géncouver Regional District in 1971 were spending mbfe than 25%
of their incoﬁe bn rent, whiie in 1975 the figure had‘increased to 807
of all elderly renters. in British Columbia in 1975, 40,000 seniors
renting had some form of a "shelter/income" problem (ibid 1975:4-5).
The analysis 6f senior renters determined that two-thirds of senior

families and 91%‘of non-families exceeded 25% of their income on’

shelter. For the most part, simgle elderly renters constituted the

phoe . ; ‘
% majority of non-family seniors having a ''shelter/income" problem.

H

o e

I

5 7

Proposed NDP housing policy, in reference to the rente;s' "shelter/
incomeJ problem, concludea that public housing should be constructed
Z}Q}g_l975:22). Seniors' lack of income, i;ﬁwés thought,~-could be assisted )
with a shelter subsidy whether they lived in public housing or private
housing. Although it is not cleaFly stated,this policy report assumed
that{there would’gé demand for housing even’th;ggh phere éxisted a
shelter subsidy because of low vacancy rates, poor housing conditions,
and increaéesnin senior households. |

The NDP's expressed commitment to p?blic housing construction and
income and housing alternatives for low incéﬁe grgubs such as the elderly

was halted with its'défeat by the Social Credit Party in December 1975.

By the time of the publishing of the housing research report the New
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Democratic government had already altered brovincial housing policy
toward low income groups and public housing, albeit not as much‘as»policy .
statemeﬁts indicated that the party wanted to do.

By'l975 governments at all levels had began to respond to an
ingreasing low income senior citizen population by researching hnd
‘gefining seniors' housing needs. These stu@ies and housing definitions
were éxtremély imﬁorta%tfas tpey aﬁpear tofhavé'diregtly inf luenced
government programs and housing poiicy. Before 1975 public housing neéd
was determined by ;he number of people on the waiting list for BCHMC
housing units. However, given }ncreasing'ndmbers of ;ow—incoﬁe senlors
in the population, a growing yéitingilist for pﬁblic housing, increasing
costs of housing coﬁstructioﬁ{_aqd éﬁlarging NDP housing initiatives,
the féder@l govermment was prompted to reasséss its public housing
initiative§, the federal government Qas proﬁbted to reassess itS~public’
housing program. As it will be argued below, after 1975 senior citizen
housing needs began to be redefined in a narrow manner by governments as
an "income problem".

The federal government responded to an increase in seniors'
housing demands by initiating its own reéearch into the shelter needs of
seniors in British Coiumbia. In order to gain more information on the

expenditure patterns of the low income elderly in British Columbia than was

available in the results of the 1971 Census, the CMHC and the Department

of National Health and Welfare commissioked Dale Bairstow, a social planner

-

in Vancouver, to conduct a pilot study on shelter related expenditures of
the low-income elderly in British Columbia during the summer of 1975. The
Department of National Health and Welfare was concerned with how the

Guaranteed Income Supplement program was affecting the eXpeﬁditure patterns
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of low-income elderly while CMHC was idtereé?ed in cost implications of
the need %ér a shelter allowance, as p?opdsed in the Dennis and Fish
repért of 1972 and the 1975 provincial housing surﬁeyL as a partial
solution to the senior citizens' housing problems. On April 5, 1976

Bairstow'S'findings and recommendations in his report errtitled Housing.

Needs and Expenditure Patterns of the Low Income Elderly in B.C. were

maée public.

To gather data Bairstow made a random saméie of ‘5% ofy the 47,000
01d Agé Security and full Guaranteed Income Supplement recipients in
British Columbié. Out of %%is initial sample of 2,500 only 874 people
responded to the mailéd questionnaire, which lowered the 5% initial sample
to only  .8% of the total low—inéome élderly population. It will be
"argued below that Bayrstow's recommendations,‘methods of analysis, an& "

2

the smallness of his sample over-simplified the rathér complex housing
needs of the low-income élderly in British Columbia. ®

Afger gathering his data Bairstow began to develop auhousing profile -
of the low-income elderly by marital stétus, tenure, type of housing, and
geographical location. Bairstow'é findings in reference to méﬁggly

shelter éipenditures and percentages of income used for shelter can be

illustrated by ,the following table.

ok

TABLE III

. ~

AVERAGE MONTHLY LOW-INCOME ELDERLY SHELTER EXPENDIT&RES
BY TENURE, MARITAL STATUS AND PERCENT OF INCOME

Tenyr; ' Single Married
" Owners $115.00 (47%) $172.00 (35%)

Renters $ 94.00 (39%) 125.00 (26%)

N

Adapted from: Bairstow (1976:50).
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It is important to note that only 107 of the tgtal elderly populatipn wére.rtK
hémeowners, since single glderly rentérs constituted approximately 0% of |
the low income elderly the housing ﬁroBIem was more severe for single s
renters than any other‘thegory 2}§1§;50). Whén housing, food, clothing,
utilitieé, and other expenditures were included, the single owners and 
renters were again worse off than married owners and renters (_ib_i_cl:39).m

To Bairézéﬂ#;hése shelter expenditure st;tiétics indicated that low-
income seniors ﬁad an "income problem" not a‘"hogsidé problem". Bairstow's.
interpretation of the "income préblem" directly influenced his major

recommendation that shelter allowance be paid directly to the elderly renter.
, ‘ 1

In Bairstow's analysis the shelter allowance would bring the shelter expendi-

tures down to 25% of income. Bairstow justified this recommendation by

~
?

pointing out that 77% or 4,600 seniors waiting‘fof public housing oﬁerated
by the BCH)C afe there because their shelter expen@itures exceed 25% of
income. He contipued by estimating tbat to alleviate the income problem

for seniors all that was needed was $1.9 million for a shelter..subsidy wﬂzle
it would cost $100 million to house those presently pﬁrzhe\waiting list‘

(ibid 1976:43L; Further advantages he indicated was the portability of

of shelter allowances as they are paid to householders rathep/than
{

invesﬁédggn housing units and thus allow freedom of cﬁoice(ithhe private

housing market; moreover shelter allowances are not-a form of guaranteed

annual income as they must be spént on housing.

s
el

Bairstow's analysis can be criticf%%ﬁ}on several grounds.. First,
Bairstow's analysis become suspect when he assumed tha¥ the BCHMC's
waiting list was representative of the low-—income elderly\?opulation's

’ A » L]

v

demand for housing without questioping the reasons that could lead someone

N
2\#{’»’"\\
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to apply for government housing in the first piace. QsAthe issue-of
. .
housing conditions including sﬁch aspects as physical .design, shelter and
locatioqal factors (e.g. transportation routes, noise levels, closengss
to relatives and social sery;#es) are dl1 but ignored, Bairstow's )

analysis became skewed in th§ direction of finding the "income problem" as

the main cause for public housing demand. Although low incomes may be

B
2

associated with those appiying for pubiic housing, these cannot easily be

¥

separated from other housing variables.

s
Secondly, there has never been a large-scale survey of housing
'~ conditions both exterior and interior, of residences occupied by the’

elderly in British Columbia. The inability to produce detailed research

on what constitutes a "housing problem'" does not necessarily validate the

reference to the ”iﬁcome‘problem" as directly influencing housing demand.
In th;s context the imﬁbrtance'given by Bairstow to the "income problem",
could be more a result of what has rather than of what has not been
researched.

Thirdly, Bairstow has skewed his research in the direction of the
"income problem" by not recognizing that establishing shelter-expenditures
‘exceeding 25%,of income as a chfoff point is a rather arbigrary<limft
and doesrnot take .into consideration those payinglleSs than 257 of income
for shelter and living in substandard accommodgtion. Since the 25% cut-off .
line is arbitrary, so téo becomes the definition of an "income problem"
based on this figure. -

The Bairstow report, however, offered the federal government a

means to respond to public pressure, NDP government démands for more

4

federal funding, and the increasing cost of housing construction by
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expkainihg,éWay any housing problem through stressing the "income I -

problem".. It must be remembered tﬁat:histdfically political ‘elites in

Canada have attempted -to mihimize government expenditures and commitment

to social programs when no larger econqmiE benefit could be realized; I o o
public housing currently seems to represent such a program. ﬁan
The BCHMC's waiting list for public housing used_By Bairstow was’ T

also used by a University of British-Coiumbia report, The Location qf

Senior Citizen Housing: An Analysis of the Waiting List of the BCHMC,
= . . .
completed in the summer of 1976. -This report was conducted as a class \__

project by a University of British Columbia geography class. The purpose

of the study was to determine the "locatign of housing demand and locational

preferénces by the low—incoﬁetelderly~a§ interpreted from written

applications made by:the aﬁﬁiicants on the waiting list for public housing

operated by the BCHMC. A seegndary_purpose of the Univergify of British
Columbi; report was ". . . to investigate tﬁe deﬁographic and socio-
economic characteristics of the s;mple population drawn from the waiting
list" (Mercer 1976:1). A random sample of 1,520 single élderly on the
w;iting list was used ,to form a sample size of_apprpximately 20% of all
applicants.

The demographic and Socio-economic characteristics of the elderly -

on the waiting list included igéorﬁation relatihg to address of applicaﬂt, S

type of'preéent hqysing, size of present housing, tenure, prévio%s residence,

housing cost to income ratio, aﬁd locational prefefence. Tﬂe‘resuits ofﬁ}/’7, -
this profile dgbicted the average senjor citizen applicant as 70 years i . =
old, living in an apartment for at least 2 years by the applicant. The

location of public housing preference is typically for a rental unit in

-

[T,
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the same local area of residence, usually in the city of Vancouver. Out

of the sample from_Vahpouvef 85.9% had housing costsAexceedinﬁ 25% of A‘.'

~
4

income. >THé report does not investigate why people demand public housing

assistance,’ having assuméd that the applicaﬁts for BCHMC housing have a

em that somehow affects their shelter

severe income to housin

needgr
A major problem with the report ;é ﬁhat it did not in%eséigate why
. ‘ - . g
seniors ask fer-specific project areas. The report assumed that plans"
for housing allocations could be b;sea‘on tﬁé semiors’ housing preferences.
It is quite likely that locational preference is an inperbretagion not- of
where one would like to live but a function of.where pugiic hOUSing\iS
located. ’Also; housing conditions and relatéd health conditions could
also affect the demand for housing; yet these factors were missing from the
report as‘thgse two areas wer an ihclﬁded on thévapplicatiqn_form for
public housing.' Indeed thosei;aderly above thg avgrage ége‘of life
expectancy, irréspective ofrincome levels, may need égeéial'housihg
services not provided in theyopen Hoysing market. ;Spch features as
grab bars~iﬁ”the bathroom, windows aﬂd door knobs lower than those found
in open mgrket'housing for those séni&rs with some pﬁysical &isability
are often only available in purposefully designed pubiic housing. In

¥

this context, those with low i;come levels and high shelter costs should
" not necessarily be coﬁsi red as the only seniors with a need for govern- T .
ﬁent housing, as the Qaﬁy differences between government~con;rolled‘
design features in public ho?sing, and those available in the oﬁgp N
market may also help determiﬁe whethef éne applies fQ;‘publig ﬁﬁusing.
The key problem with the Univeréity ofABritish Columbia report was

that by excliding health and housing conditions the demand for shelter

became simply a function of income levels. The researchers, however,

{1
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recognizeighis limitation in thedir research, in éart, by commenting on the
need for a shelter'alloﬁanpe and also cautioning that housing construction
should not be stopped as héﬁ;ing conditions, social envirbnment, or
location in reference to supéort services must -be consfﬁered.y‘The
\\ziisarchers concluded by making a plea for more updated analysis of thé
BCHMC's waiting list so that a greater understanding of its significance T el

for seniors would be known.

g |

~

During the time when the provincial housing surveyg:Bairstow
N *

report, and the University of British Columbia project were?béing con—

<y

~ducted the Social Credit Party again took political power in British

E A
o~

Columbia. As ‘noted above, with the change in provincial goﬁfinmenfé =

*
j; . came an alteratlon to housing policy. Ann McAfee? a social planner for

T “'v

. . the city of Vancouver, determined that since 1975 Social Credit political

elites had began to utilize provincial housing funds to supplement

federal assistance programs instead of directly construéting housing as jﬁf B
the NDP had'done (l976?§2. Moreover, programs such as Assisted Home

Ownership Plan, Assiste&/Rental P;bgram, and the British Columbia Home
Acquisitii? Grant were now béi;g sﬁbported wi;h provincial and federal o
funds tha;>were previously being directed into public housing. As the

Social Credlt goverﬁment before 1972‘had done, the homeowner and. .private SR
"developer were again receiving provincial government financial assigkance,
while the provincial and federal governments took.oﬁ therroles~of.banker

and mortgage lender. Writing for The Canadian CAuncil‘on Social Development

in 1977, Jeffre§ Pétterson commented on the Social Credit government's move —

away from social housing construction by stating:

In its first budget, the new B.C. Social Credit government _
implied that henceforth British Columbia would stack its subsidy ' '
funds on federal AHOP (1977:113).
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e In response to a change in provincial governments and the publish-
ing ofiﬁﬁé Bairstow report, 1975 provincial housing survey, and the ®

Upiver§ity of British Céiumbia research, the City of Vancouver issued

2
7

]V;wo‘iqtefrelated research documents approved by city council on July 13,
1976. The first was a report by the Director of Social Planning entitled,

Shelter Allowances. This report recommended that a shelter allowance

program be instituted for the low-income elderly in Vancouver. The

“

Director of Social Planning specifically cited recent provincial govern-
ment initiatives to withdraw from direct hdusing-construction and the

cost-benefit return of shelter allowances in this report (Vancouver, City
of, 1976:2). This report accepts Bairstow's assumption that housing

demand is .simply a function of low incomes and that housing need can be

alleviated by supplémenting income. Moreover, the Social Planning report - /.

e )
—

directly utilized Bairstow's and the University of British Columbia's
Tesearch analysis of the BCHMC waiting list to support the "income problem"

\
assumption of the report. \_
\«-__,

According to the Director of Social Planning, housing tonstruction

is similar to a shelter allowance as both keep rental expenditures down

to 25% of income, ". . . but with the added expense of construction,
P

operation, and maintenance accompanying housing construction." There

is ". . .greater cost/benefit return realized from a shelter allowance

program compared to a housing construction program'" (ibid 1976:2).

<

Although .recognizing thai housing construction should not be totally

> e
withdrawn, the Social Planning report accepted Bairstow's problematic A

assumptions and apparently unwittingly skewed its-own research and
\

findings in the direction of the "income problem".
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" Bairstow's report had now reached federal, provincial and municipal levels

60

The second report was the Director of Planning's investigation

entitled Senior Citizen Housing Targets to 1986. .The Director of
Planning ;ecommended the construcfion of new housing units and the
rehabilitatioﬁ of existing structures for those eiderly in Vancouver '
expgriencing a housing problem. A houéing problgm is defined in this
report as ". . . those presently living in inadequate accommodation and/
or those requiring full fépancial assistance (full Guaranteed Income
Supplement) from governments to provide for basic needs and/or those on
low incomes whgﬂrequire continual health care services'" (Vancouver, City.
of, 1976:3). Zithough the Planning report recommended a shelter allOVance
for those seniors with an "income problem" rather than a housing problem,
it added that shelter allowances are of little use for thgse who need
specially designed accommodation, for physical ‘or health reasons, that
is not offered in the private housing market.

By approving these two reports the City of Vaﬁcouver both
accepted Bairstow's problematic Tincome problem" definition and at the
same time recognized the'ﬂeed for houéing construction. Botﬁ City of
Vancouver reports, however, utilized the logf& of Bairstow's argument to
: ; N
depict housing demand as essentially an "income problem'. It is
significant that"thé provincial government in communication with the
chairman of the City of.Vancouver'Standing Committee on Housing and
Environment stféssed, as reférred to in the Directoraof Planning report,

' b 4

that "., . . the Provincial Govermment would be giving consideration to a

program kased on a number of points contéih@d in the report of the Director

of Social Planning" (1976:1). Consequéht}y the problematic assumptions of

. .

of government.

A
&
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By 1977 the construction -of public housing in British Columbia had
all but subsided with ﬁhe CMHC and province pulling back on financing for
public housing construction. The province, because of federal government
responses to public housing funds, was faced with searching for an
alternative to the increasing costs of public housing construction for
the eldgg}y. Government research since the early 197Qs, although limited
in amount and ofgéniunreliable, had consistently pointed to the use of
shelter subsidies to help alleviate the income and housirng needs of the
low-income elderly:. The maiﬁréssumption behind this recommendation Qas
that a shelter subsidy which is used to offset housing expenditures over
25% of income would free money that had previously been going ‘to rent or
n#tgage for food, social-health services, and clothing. Furthermore,
the City of Vancouver reporté had stressed the need for senior levels of
government to respond to the '"shelter/income" pfoblem as municipal levels
of government lacked tﬁe funds to act on their recommendationé of
housing construction aqd shelter allowances. The NDP housing éurvey had
also recognized the need for concerted provincial and federal housing
initiatives and a financial commitment to alleviate the '"shelter/income"
problem. However, with a change of provincial governménts in December
1975 it was now the Social Credit government which was confronted with
the recommendations of the reports surveyed above.

The Social Credit government's support of non-interventionist
social policies and the minimizing of budgetary expenditures for social’
programs directly led to the political deci;ioh”to define seniors'
housing problems as an "income problem". It must be %ecognized thaf’the
Social Credit politicai elite was not operating in a policy vacuum as its

decision was supported by existing research. However, it is significant
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that only one of fhethree important reports made oﬁ seniors and publig
housing was from an independentjsource; the University of British Columbia
geography ;lass report. ' As mentioned in the introduction, this lack of
. . ) 2
independent research, has allowed government to make decisions on the
basis of changing political priorities and not necéssarily on the basis
of comprehenéive and well informed policy choices. The-Social Credit
gévernment's decision to support the "income problem'" was not only in
agreeme;t with mqst of the existing research, but also followed clésely"
the federal government's &ithdrawal of funds for public housing and
support of private market housing. Furthermore, this move reflected the

Social Credit elite's approach to social services.

£



CHAPTER 1V
THE "EMERGENCE OF THE SAFER PROGRAM

" The Sociai Credit- government had by 1979 completely wifhdraﬁh 

from the NDP's previouély established program for public housing con~
sfruction fo£ seniors. The SAFER program was*initiated by'the pro;incial’
governﬁent in 1977 to alleviate thg housing needs of the senior citizen
population while eliminating public housing conéfruct&on‘» The task of

this chappgr is to.determine why and how this change in sociaf\housing
policf'%as gccompiisﬁga. +In this context the SAFER é}ogram and
'pro;incigl government'reseércﬁ\reborts’on SAFER will beihnalyzed in

detail on tﬁe assumption that they reflégt the essence of Social Credit
social housing policy. )

By 1977 the‘federal goVerhment, with the use of the Bairstow
report, had explained away the‘need for further public housing construction
with the propagation of the "inéome pfoPlem".~ The Social Crédit'govern—
ment was left either to follow the federal goverﬂmentﬂs lead or to make
housing construction a provincial government budgefazy priority as the
NDP had attempted to do. The decision was complicateg»somewhat by Egi
fagt that if the Social Credit government chose to follow the federal
government's;lead, it would still be left with the problem of alleviating
housing demand defined as shelter expenditures excgeding 25% of income.

In Feburary 1977 fhrough the newly created British Columbia Ministry

of Municipal Affairs and Housing the provincial government responded to the’’

63
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"income problem" by proposing a bill in the legislature for the passing

of the Shelter Aid For Elderly Renters Act (Municipal Affairs -and

- Housing, Ministry of, February 1977). Th{é}?ﬁfﬁR program was.to assist

: £
those elderly paying greater than 30% of their income on rent by sub-
sidizing their.rental expenditures by 757%. The first $175.00 of rent

was recognized for the'single person -and $200.00 for married couples as

the upper limit in the calculation of the ambunt.of SAFER entitlement in
1977. Rent exceeding.thoée_amounts had to be paid by the SAFER client.
The prospectivetélient<had to apply fQF SAFER in order for program

administrators to ascertain the rent to income needs of the individual.

s

The implementation of SAFER like most social legislation pfoposed

by federal and provincial governmments since the 1950s ‘was based not so

<

much on identified social needs as on thé desire to keep social welfare

expenditures to a minimum. . This is especially evident in the Minister's
N »

statements regarding the implementation of SAFER:

To. ensure an incentive for economy, in this program as is common in
other programmes, the amount of assistance payable will be paid to

75% of the amount by which the applicants' rent exceeds 30% of their
income (1977:1). . . . The .Shelter Aid For Elderly Renters Programme
allows the recipient freedom of choice in.choosing accommodation.
Another important advantage of the programme is-its low per- unit

cost of constructing new senior citizen projects (1977:6). . . . It

is anticipated that the Shelter Aid For Elderly Renters Programme

will greatly reduce the need ‘to construct senior citizen projects
(ibid, 1977:7). - - oo - .

The Minister's statements directly referred to statistics and analysis docuz

mented by Bairstow and then supported these with the City of Vancouver's
3 3 -
reports on housing. However, the above quote signifies a significant

difference with respect to Bairstow's analyses and. recommendations in that
the government used a 30% rent cut-off, assistance was only ear-marked

for seniorjﬁitizen renters, and they did not include references to the
;
. s N [
T ' I

ST
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~@r051ems_$f the low—inébﬁé elderly population as a whole of British

- e
- : r T -
e

“Columbia: .

The SAFER program was algo‘integrated into the provincial Renters' .

Tax Credit Program,and Income Tax Act to limit provinciél gobernmeht‘% .

2

expenditures even more. The result of this integration made SAFER .

clients ineligible for the Reng%pgijax Credit; this would, as the

o s

Minister responsible for SAFER comments, "Qj% . eliminate the'gﬁéranteed

SSQ.OO minimum’fenters%ntag credit, ggain td be effective Ja;uéry 1, 1978.
This action will result in a substantial saving to the province, and
allows usAto provide greater éssistance to those elderly fenteré)who
sincerely need our help" (ibid, 1977:7-8). Tﬁis aEtion'by theqprovincial>
governmerit resulted in a substantial saving of approximately $1,173,440.00
to the4g£9Vincial government.7 At the same time-it lowered the average
yearly amount received by SAFER clients from $588.00 to §508.00.

Although SAFER has influenced bgéérigovernment programs it has only

just began to reduce the shelter expenditures of the low-income elderly in

British Columbia. 1In 1978 only 14,668 seniors were being assisted by

-

SAFER, with only 53% of these seniors in receipt of GAINS. This means that f

5

47% of the recipienté of SAFER or 6,894 seniqrs were.not in the lowestr-
income category occupied by senior citizens in British Columbia. Further-
more, the Minister responsible for SAFER stated during second reading of.
the SAFER bill in the British Columbia legislature, using Ministerial
figures, that ". . . 25,000 to 30,000 of eur senior citizen househol@s are
currently paying in excess of 307 of their income on rent" (ibid, 1977:3).
It aépears éhat the setting of tﬁe.minimum‘rent to income guidqline for

eligibility a4t 30% and the possible problem of some senior citizens not

even being aware of SAFER,’as it must be-applied for by individual seniors,

3



as the report.states: ". . . S.A.F.E.R. clearly emerges as the more

sa\cuﬁ’ o -~

o 6 6

has limited the number of seniors benefitting’frém SAFER. It is inter- -
Lo

esting to note that about- one-half (using the 14,668 SAFER clients

registered in 1978) of the elderly households the Minister mentioned are
receiving benefits unaér the SAFER program thle the reﬁéinder are

.

conspicuously absent from SAFER statistics.

‘Aithough the\§0cial Credit gqve?nTgpxih;g?responded to the shelter
needs of soﬁe seniors in British Célumbia with the de;elopment of the
SAFER program, the influence of the prograin on the demand for housing-was

as of yet untested. Foreshadowing the demise of public housing construction

in British Columbia, Hugh Curtis, Minister responsible for the Ministry of.

¢y

Municipal Affairs and Housing, suspended all housing construction for

‘seniors-in the province in the fall of 1977 until a study of the in;fuehce

Bf SAFER‘on housing demand could be conducted (Downtown E?§£sidé:
Residgnts Association (hereafter DERA) ' 1978:87). C

The stated purpose of the study undertaken by the Mihistrégof
Municiﬁal Affairs &vHousing was to document the intended SAFER client
group's knowledge of the program and e%amine the impact of SAFER on the
demand for public housing by the elderly; It was assumed at the outset of

this report, SAFER and thé}BCHMC waiting list, that the financial

savings of the SAFER program over housing construction were well known,

equitable, universal, and cost-effective of the two" (Municipal Affairé’
and;Hoﬁsing, Ministry of, 1978:1). it is importaat-to‘note that tﬁe -
SAFER program is not necessarily "cost-effective" just“ﬁecause of lé& T -
costs as there isAas of yet no indepth study documenﬁing the qualityiof

housing occﬁpiéd by persons receiving SAFER in the open housing market

compared to the housing occupied by public housing tenants. The provincial
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government has only recogﬂized’"cost—effectiveness"ain terms of limiting»-
government expenaitures without a study of housing quality and as such
has invalidated a direg;wéomparison between the two methods of housing
assistance. ﬁ A \

SAFER benefits go directly to the elderly client and not to the
landlord so the provincial government has no gnowledge of how SAFER
fundé a;égﬁeing spent. Although eiigibility for £he SAFER'program is;jf
related 4p rent to income cqst#y the SAFER benefit does not necessarily -
alleviate the high rentallexpenditureé of éome 1ow—incomg elde;iy in the
population as SAFER may go to other ;;sentials such ;s clothing and food.
The government by compar{gé SAFER and public housing constructioﬁ in terms
of "cost—effectiveness" has not publicly recognized that an income
supplement, which is what SAFER repre;ents, and housing construéﬁion are
different and can not bé directly related to government pronouncements of

"cost-effectiveness'.

The Municipal Affairs and Housing Study of 1978, SAFER and the

B.C.H.M.C. Waiting List, -assumed, as did Bairstow in 1976, that those

people on the waiting 1ist of the BCHMC represented the'demand for public
housing consfruction. Of the 4,241 éingle elderly on the waiting list,
QAOOWwere réndomly:selected to be part of the étudy. Single elderly
pérsons were chosen -to make up the sample population as singles totalled
82% of those on tﬁé waiting’listi A questionnaire was administered
through the BCHMC to the 400" selected. Out of those 400 only 1;5
questionnaires were returned.b‘ln an effor;~to find out’why there was
such a high rate of "no responses" the researchers took a random sample of

40 "no responses" from the total of 225. Out of this they found after

sending out the standard 10-day public housing renewal form that 9 persons,
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or 22.5% renewed their applications, 28, or 707% did not respond or. had

moved, one, or 2.57 requested that their application be cancelled, and

2, or 57 had been housed by BCHMC (ibid, 1978:3). The reéearchers ‘then

concluded that only the 22.5% of the 40 sample of "no responses" were

e

legitimate housing applicants.

The goverﬁhent réséarchers then appliggﬁfﬁé;; computatiéns‘to the

225 "ng}responses” and concluded ". . . that only 51 were still actively
on the BCHMC waiting list" (ihig,ﬁl978:4). Next the researchers took the
174 applicants who were left after subtracting the 51 legitimate applicants
and éubtracted this figure from the original sample of 400 to obtain a net
figure of 226 legitimate applicants for public housing. The response to
the questionnaire was tﬁen estimated to be 175 returns out of a proveh
sample of 226. The researchers then concluded:

If this attrition factor (174/400, owr 44%) is applied to.the total

senior citizen waiting list, it can be“concluded that the true size

of the waiting list is not 4,241 but rather somewhere in the ordegr

of 2,375 (ibid, 1978:4).
This fiéure of 2,375 was arrived at by assuming that if there was an
attrit;on factor, those oﬁ the waiting lisf but not lqoking for housing, of
447% then the reﬁainder, or 56% of the £Qtal waiting list were:;étively

looking for public housing. The researcher's methodology is depcited by

the following:

1. Total on waiting list 4,241
VESamplé size ; 400
Questionnaire response , 175 returns, 225 no—responéesz
2. Total no-responses " 225
Sample size 40
Number of renewals ) 9, ar 22.5% of sampigi

Therefore only 51 out of 225 no-responses were legitimate applicants.
(22.5% of 225). ' - :

A
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3. First samplévsize 7 ' 400
Subtract o 174 (225-51)
Results . 226 out of 400 are legitimate applicanfs.:

Therefore the response rate to the questionnaire is 77.4% (175/225

times, 100). - | -
4. Results: Attrition factor = l74/é00 times 100 = 44%.

Therefore 447 of 4,241 single elderly are non-legitimate applicants

for public houseing.

Théiefore'public housing demand as interpreted by the number of

pegple on the waiting list is inflated bécalise 44% are not legitimate
e .

applicants. N 8

-

What the researchers did was to take the total of 9 "no-responses" who

w
ey

fé%entually renewed their application and apply this result to the sample

of 40, then to the éamﬁle of 225 "no-responses, them to the main sample

of 400, and-finally to the 4,241 singlé elderly on the waiting list without °

réoognizing the‘possibility that each population -of v225, “400, 4,241 was

sysEematically different from one anqgther. | i

. The reporf determined that 48% of those surveyed wanted ﬁublic
housing due to the pooraquality‘of housing and for health/social reasons.
Also 43% of those surveyed saw public h9using as é solution to their
housing problems. Responding to this last point the researchers state:
They do not seem to h;ve made the connection between_S.A.F.E.R.

¢ and upgrading their accommodation in the private sector. In

- addition, the inequality between S.A.F.E.R. and the public housing

‘rent scales may be acting as an incentive for people to upgrade
via public housing (1978:11).

The repért then added, without any substantiation, that those stating a
preference for public housing were ". . . simply imterested in upgrading

their housing quality" and with time would see the benefits of S.A.F.E.R.

-~
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thereby d1m1nlsh1ng further the demand for public housing.  The

researchers have assumed, without evidence, that SAFER beneflts\aiiow
the elderly renter to upgrade their rental housing within the open . } :’f

housing market. B

In the’case presented above, government research has indicated -
support for SAFER in place of public housing construction not with valid
arguments and reliable documentatioh but instead, by questionabie'
researgch procedures

Although the authors of the SAFER report had attemptediio'show'a“/
connection between rent supplements and demand for public housing, they
were unable to support this reiationship in a satisfactory manner.
Recommendations based on this report Qould be erroneous as they would be
hased on invaiid research procedures and problematic assumptions. Never-

theless, the provincial govermment used these research findings to -

replace public housing construction with the SAFER program.
2 - :

>

~ ? R
"Income Problem" dr "Housing Need": An Examination of the BCHMC Waiting
List ,'/ s

¥

What seems to have been crucial for the Social Credit housing policy

was that the elderly appllcants for publlC hou51ng could be deplcted as

L
- S

havrpgﬁ 1ncDme problem" that_ could be solved. bygSAFER _Government * - o e T

reseﬁfchers had accompllshed ;Qe tadk of supportlng the "income problem
M

definition by referring to(the "attf™ion factor" built into the walting

P

list as well as assuming thaﬁ\ioheh w the waiting llSt was representative
of hdusing demand by seniors. -

. " }"
These two assumptions 8t government research can only be understood

more fully by turning to an examination of two fundamental problems

. v
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inherent with the use and maintenance of the BCHMC's applicant list:
1) Thé process of épplication and caneellation from tHe applicant list

and 2) The criteria which designates how senior citizens have been

o\

defined according to '"problem categories'" by the BCHMC. The methods of
céncellatioq are sigﬁificant inasmuch as they determine the numbers

waiting for public housing and the inability of the SAFER report to make -

valid statements regarding a waiting list attritions factor. In this

N =
analysis the attrition factor, referred to by provincial government ,

B e i
= e

researchers, becomes moré a result of BCHMC application rgﬁewﬁl practices

o N - -
= e
o

than the behaviour of seniori\applying for hogsihgi;JAnélyéié”of

S
v

.
T -

applicants by "problem céfegory" iTlustrates bhézdifficdlcy ;n»isolating

the income variable from housing demand statistiésﬁ
The following analysis of the applicant lists of BCHMC iszaSedf«* :
upon the quarterly reports and 1978 annual report issued by the BCHH@Sf

for the period between January-1, 1978 and,Septemgxr 30,-1979. Thééé

ol -

QUarterly reports include the following: Report I, Application for

~

Accommodation, égzjors and families, causes og cancéllaticn;ARepqrt I
Application for Accommodation by ProblemlCétegof&;,Repoft:ill, HCﬁéihé‘
allocatio; Activity-Seniors; Repoft IV, Offers of Accommodation Declined
by Applicants, Grea£e¥ Vancouver Region; Report V, Profilevof Soci;I“w‘
Hggsiég Placemen;s and Refusdls. The foilowing analysis %ooks
specifically at the Greater Vancéuver Region.

During the period January 1, 1978 to December 31; 1978 of the

* 2,637 seniors whose names were removed from the appligﬁni.lisr,_l,QSO'hadgig, _

" found other accommodation or could not be located, while only 544, 20%

of those cancelled, were placid in public housing (BCHMC Annual %eport.
. ‘\ 7 _ ,‘

:



72

1978). Therefore, those classified in the categb{y "unable to be
located"” constituted the majority of cases caﬁcelied (;;rsonal Communi;
cation, December 1979 BCHMC). Of the 321 applicants taken off>the list
for public housing in the calendar quarter ending September 30, 1979 in
the Greater Vancouver Region, only 29, or 9% actually withdrgw their
applications, wﬁile 229, or 71%, had moved and thpg could nok be

. {
located and 63, or 202 had found other accommodatiqn (BCHMC 1979
Report I).

& hose senior citizen applicants for public’ﬁousing r;maining on
the applicant list are the result of BCHﬁC receiving back a response to
a renewéi huestioﬁnaire sent ;o all public housing applicants every six
months. Although in policy.the applicant list should be updated every
six months it is closer to 12 months before one is contdcted after the
initial application (Personal Communication, BCHMC, December 1979). This
quest¥®onnaire in effect asks the applicant if any of the conditions |

originally noted on the initial application Have changed. If no response.

is made to the questionnaire in lO'days the applicant is automatically

-
7

J Acancelleh from the apblichn£ list. This method of cancellation has
§everal shortcomi&és including: (1) an agsence of contro; Qver'whp‘is_‘
filling out the questionnaire; (é) the frustratioﬁ of applicants not *
knowing the status of their applications; (3)’an'inability to determine
the quality of shelter of Fﬁe applicant; (4? the applicant not realizing
that his or her Q%plication has been cancelled as the é?plipation for
reneﬁal wa; not rggg%ved by the applicant, altﬂough mailed by BCHMC; a&d

(5) it tends to lower the total number of persons on the applicant list

without generating an understanding why people have not responded to the

o

T
ST LR, 2 T



quegtionnaire;

Another difficulfy with Social Credit research i§ the government's
inability to isolate the "income problem" as the cause for public housing
demand. This Ean be detailed by analfzing Report II, Applications For
Accommodation By Problem Category. Thg’CommissiOnrhas developed four
criteria including: 1) Health/Social froblems; 2) Aged 53-64 Financial
Problems; 3) Inappropriate Accommodation; and 4) No Problem. Once a
senior citizen compietes an apﬁlication”for BCHMé housing tﬂe‘
application form is screened/tb determine which of the four crizeria,
outlined above, thg senior can be placed in. If, on the application, the

~senior citizen applicant has indicated a Health/Social problem, regardless .

~ . o - ‘
_of any other problem noted on the application, the senior citizen will

be placed in fhisﬂproblemfgatEgory. The remainder of applicants;v,gfr
totalling 2,087, ér 637% of all applicants for the quartér ending
September 3OT?T§7§;'wereAplaced in problem categories by order of
placement priority. Table IV on the next page illustrates the fesults
of this procedure;

It must be noted that the problem categories.illustrated bva;ééft
II were déveloped by the Commission in 1977 in response to a request made
by the administrators responsible for the implementation of the SAFER
program (Personal Communication, BCHMC, December 1979). It appears that
the variety of variableé‘affecting thg senior cig}gen‘s égcision to apply
for public housing were ignored by those governﬁ;;t researchers responsible
fér the SAFER report on the BCHMC waiting list. For example, 1,904

applicants, or 59.5% of all applicants, have a Health/&pcial and a Poor

Quality Accommodation Problem irrespective of high rent to income costs:

a
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Indeed, to say that the demand for public housing by ‘senior Citizené is

- a function of high rent to income ratios as:the SAFER and the BCHMC

Waiting List report and the Bairstow report have done is to ignore all
Y - .

of -the other housing related variables outlined in Table IV.
An "income problem" is based upon determining that an applicant’'s

rent exceeds 387 of income. Presumably the figure of 387 was chosen as

.

" a single elderly person receiving full GAINS and paying the maximum rent

w

allowed under SAFER pays 38% of income to rent after SAFER benefits.
To choose 387 of rent to income as the cut-off point for those with or
without an "income problem'" is to overstate the influence of AFER:on

the income needs of the elderly and to ignore those elderly who ause

—

of low income and rental expenditures are péying less than 307 on rent
to income and are thereby ineligible for. SAFER benefits.

The impact of the problem categories, however, becomes especially. .

— kS

apparent when it igi%szgfziéed that the provindial government has used ==

these categories to show how SAFER has affected the housing needs of :
- ' o RN e
seniors. The 1979 Annual Report of the Ministry of Lands, Parks, and
= " V ’

&"ﬁousing uses these categories, stating:

The majority of senior citizen applicants applied to the Housing
Management Commissions during 1979 because they._had either

/,a\ inappropriate accommodation or health problems of varying degrees
(Lands, Parks & Housing, Ministry of, Dec. 31, 1979).

/
=)

The report goes on to mention that SAFER had contributed to the 19.87%
decline in senior citizen applicants térthe BCHMC from December 1978 to
December 1979. The major assumption here is that the income:problem
catepury~-is no longer evident becagse of the SAFER program. However, in
this case,‘the definition of problem category has done more to eradicate

the "income problem" than government faith in the SAFER program.
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Compounding thé difficulty in determining the extent of the ™income
problem" referrggﬁfg*gy governﬁ?qf researchers is the lack of B?HMC |
statistics on who is applying for public housing. Variables such as age,
sex and income, although recorded on the application form for public
housing, are‘not publicly available (Perspnal Communication, BCHMC,

- December 1979). Also the repqigibmqgé public by thé Commission cannot
be used to determine why peoplé"éggr;;fer public housing since data are A
either not available or afe presented, as in Rgport II, in such unspecifigg
éétegbfiés\so as to make disgggregatioq of. the data extremely difficdlt.
If tbe/}elationship between the elderly on the BCﬁMC waiting list for publié
housing and the govermment defined '"income problem" is not directly sub-
stantiated by phe reseérch presente&'by govefnment, then it becomes of

““crucial interest to investigate how government views the influence of the

SAFER program on the elderly of British Columbia.

Since the publication of the report S.A.F.E.R. and the B.C.H.M.C.

Waiting List another repott entitled Profile of the S.A.F.E.R. Benefici-

iarigs prepared by the research staff of the Ministry of Municipal.Affairs
‘and Housing, was made public in October of 1978. This latter report
indicated that by September of 1978 there were 14,668 households in
receipt of SAFER. This figure represented an increase from fhe July and
August figures as Fhe réport refers to the re—applicatién time in July,

rising incomes, and 'stable rents all affecting the number of benefici-
aries (ibid, 1978:2-3). Of the 14,668 elderly clients of SAFER 12,234
(83.4%) are single, 568 (3.9%) are sharers, and 1,866 (12.7%) are couples.

Also in regards to the total elderly population in British Columbia those

elderly between the ages of 65 and>74:ére under-represented in the SAFER

¥,

:riv.}{;*,;rgrr e
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client group, while the opposite is true of those over 75 years of age.
The anaiyéis presented in the report statesétﬁat due to high incomes
upon retirement based on indexing of pensions, private pension plans, ;j
and the maturing of the Canada Pension Plan, the number of §AfﬁR
beneficiaries can be expected to decline and that @i‘. . long term subsidy
costs under the SAFER program should stay within acéépfable levels"

(1978:5). This government research statement is very significant as it

lustrates that the provincial government. assuges increasing incomes

L=y

ill lower rent to income costs thereby placing income and housing needs
within the rather arbitrary, if not:amhiguous, politically defined

=N

priority of "acceptable levels". j?upﬁhermore, to expect rising incomes

o 5

to decrease the‘numbe§(b£15&§%R clients is to under—estimate the‘effects
of rent increases. A;.larger senior citizen populations approach
retirement, one could expect.that SAFER clients may well increase in
number. #

By using the séatistics ppesented in the SAFER Profile report the
influence of the SAFER on the incomes of, SAFER beneficiaries and g;vernmgnt
expenditures can also be illustrated. Those Iow-income elderly in
rEEEIbt of SAFER and GAINS are being treated differently than those low-
income seniors not eligible for SAFER. For example, Table V indicates
the increase qf GAINS from $3l§.l7 in October l978 to $347.35 in January
of 1979 has decreased the rent to income ration after SAFER. However, tﬁe
rental expenditurés of the single elderly SAFER client have increased by
$8.46 from October 1978 to January 1979 due to a rise in GAINS rates. At
the same time the provincial government is paying $6.35 less to the SAFER

beneficiary. One of the consequences of this formulation is that £9w—

income single elderly without SAFER have realized a $28.20 increase in
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hﬁome. SAFER clients using SAFER as an income supplement, are receiving
a $21.85 increase in ingomg (add column II and V in both October 1978 and
January 1979 and then subtract the totals). It mu;t also be recognized
that increases in rent could very well absorb increases in income -
" assistance. : _
Since GAINS, SAFER, and the Renters' Tax Credit are increased by
direct political decisions by the political elité in power, they offer
the provincial‘government a way to limit expenditures for income
,(assistaﬂgé%while at the same tiﬁe making public stateﬁentgﬁto the effect

that both shelter and income problems of the low-income elaerly;ére

being attended to. For example, the $16,020,379 léss spent on éE{NSVZ
from 1976 to 1979 and the $2,500,000 less spent on the?Ta§>Q£edit_betwéen
1977/78 ;nd 1979/80 absorb easily the $9,000,000 allpcagéééfbr the

SAFER program, in 1979/80. It must be stregsed tﬂ;é theéé deéreases and
re-allocations of bddgetary expenditures are occurring in a'time of |
inflation and growing shelter costs. Finally, increases in federal
funding of pensions could be depicted as maintainingilbw levels of
provincial government involvement in support services for seniors. In’
this context the provincial government is using the federal government to

reduce its expenditures on SAFER and GAINS. “Although both programs are.

not totally cost-shared under the Canada Assistance Plan, they remain

- %l ,
. - @

tied to federal rises in assistance.

The question remains, for wham has the SAFER program been cost

effective? As thére is no direct means of comparison between public
housifig quality and the effect of SAFER on the quality of open market
* . -

housing, "cost effectiveness'" and "cost benefit" become just another means

by which the provincial governmment has justified declining government
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_ housing program writes in regards to public housing:

" have accepted the faulty research methods and assumptions related to.’he

C o 80 :

expendttures. By March 1979,>with the use of the SAFER researéh reports,

the provincial government and federal government signed a Global Funding
/ ‘ ' '

and Low Income Operating Agreemené/éffectively stopping all public

housing construction. The acting director of the provincial government

The current provincial policy sees rental housing assistance
provided by the Province in the form of the S.A.F.E.R. Program.
The Province no longer constructs, owns and manages such projects
itself (Personal Communication, June 1, 1979).

The Social Credit government, has not publicly stated or apparently

realized that the SAFER Program is not simply rental housing assistance . =

but instead is an income éupplement. Shelter to income costs only
1

determine eligibility and as SAFER goes to the individual senior Gitiééﬁf\
iﬁsteadvof to landlo;ds, it bécomes another means by which the provincial
government has subsidized the income of some members of the el&er}y
ﬁopulation at the expense of many>other senior cifizgns'Ahousing needs.
The Social Credit's political elité%f belief in government ;on- :
intervention in the private housing market, combined with federal

government financial shifts away from public housing construction to

support of the private housing market has led to the_ provincial govern—

. ment's adoption of research that appeared to detail the correctness of

‘the stép§ taken by the provincial government. The Social Credit government

was faced with specific recommendations in the absence of documentation

demonstrating the problematic assumptiohs and methodology émployedxbjj;,_; _ ;

government researchers. Furthermore, provincial government researchers

"income problem' definition and thereby have influenced the Social Credit

political elite's decision to withdraw from the conmstruction of public housing.

3
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CHAPTER V

QKQJ? CONCLUSIONS .

SAFER and the Housing of Senior Citizens !

The provincial governﬁeﬁt's decision to substitute the SAFER
program for public housing construction has had a direct impact upon the
hoﬁsing of sehior'citizeés in British Columbia. While SAFER inc;eases
the income of its clients, it also decfeaseﬁ;the opportunities of these
senlors to be placed in pdElic‘housipg. Also, by over—e&phasizing the
- SAFER prog;am’s effect on seniéréf,housing,yl@é provincial government has
continued to ignore the quality of shelter océupied by seniors and housing

shortages in British Columbiaﬁ The first section of this chapter details

the opefation of the plégemént of seniors in public housing.
A senior's eligibility for admission to public housing operated by

the BCHMC can be adversely affected if the senior is in-receipt of SAFER.
. /

A senior citiéeh_is entitled to be an applicant for public housing if

over the age of 65, in receipt of 0l1ld Age Securify, and a resident of
British Columbia for the previous i years, or-4 years at some previous time.
Once an applicatioﬁ is received it is pre—coded on the basis of a point
_score assigned to various indicators of income and housing needs.

Seniors given pgiofity_of placemeﬁt in public housing are those who

- - _

‘receive the highest pbint‘store. In this context, as is shown below,

‘SAFER acts to decrease the final point score of seniors applying for public

i

housing.
Once a vacancy becomes available those receiving high point scores

. &
and HaVing chosen the general vicinity of the public housing building which

81
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contgins the vacancy are -interviewed in their homes. It is at ;his stage

that a BCHMC area placement representative makes a personal assesément of
_an applicant‘s éocial,(health, and housing charact;§istiés,and suitgbil;ty
for the vacant housing unit. One's need for housing is c;ucial in the
féenior's quest for public hbusing, but the seniofis pérsénal characéer—

)

istics and habits afe also‘consideredybf'the‘placement represeﬁyétivé in
assigning seniors a hou;ing unit. Once a suitablé housiné unit is found

for a senior "¢itizen, hekbfrshe is asked whether they would like'to move

to the wvacant public hoﬁsingxﬁnit. If an offer of accommodation of the
applicant's first preﬁerenée is‘&gclihed by the applicant, éccompanied by

two other refusals 6f accgmmodaéioﬁ}\the)applicant is céncelled from the
gpplicant list. Cancellations from the waitihg list for public housing *ff*ﬁ
further reduce the numbers of seniors on:fhe waiting liét. The screeﬁigg? -
process of ailocation of rental units is outligéd‘below: o

7 ,
—Stage T A. Application is made

B. Application is pre-coded by BCHMC

i

C. Result: Pre-point score
Stage II A. 'Appli;antigfip‘terviewed | ) . @
- B. Final point score is determined by interview
@NGStage 11T A. Apﬁiipant is offered rental uﬂit by

1) final point score

\ 2) location preference given for building

L e .

3) location of rental unit in building with reference
to applicant's personal characteristics
"Stage IV- A, If appli¢ant accepts offer: housed by BCHMC

. B. If applicant rejects offer: possible cancellation from -

o applicant list

g LT e

il
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Although ultimately the,peréonal assessment of a senior citizen's
suitabilizy fo; public housing determines whether one is 6ffered4m§5&mw
modation, it is the use of the point-score form which largely determines
whether one will be considéred for a public housing rental unit (Appendix
II?. Anayyzing the point-score form,. the first priority for placement arg
pefséns”who Héwe received notice to vacate without cauée (Personal -
Corr?sponde;ce, BCHMC, December 1979). Although this category is assigned
40 points, less tﬁan the 50 points.assigned fér housing and location
problem categories, first priority‘is given to this gfoup irrespective
of the final point-score. This first methoq‘of“housing allocation con-

sequently reflects the influence of extenuatiné circumstarces in deter-
mining the ability to be housed by the BCHMC and thus places 1fﬁﬂps.sn
use of the point4score form to &etermine eligibility for placement.

Thé next category on the point-score form can be referred to as ,
housing and locational prgblems inﬁolving one or more of overcrowding,
an inadequate bathroom, kitchen, laun&ry, hfating, light/air, transpor-
tation, and neighbourhood services totalling a maximum of 50 points.
Income prpblems relatingﬂto percentage of income paid as rent and gross

~ N

income from all sources is given 70 points. 'Health factors are awarded: 8

T4

points for stress or anxiety caused by present accommodation, while 15 -

v

points are assigned for physical disability. The other category
consists‘of poinés for residency and sep;rated éouples totals 15 pointé:

A closer check of the total points assigned to income indicates'fhatu-/’fm%%“\;
. the abil;ty to collect the maximum_totél of 70 pgmLs is rapidly diminished Hv
given the criteria used for conducting the point-score-.assessment.

Examining item number 15 (Appendix “II), those single elderly in receipt

of GAINS and SAFER receive'only a maximum 10 points out of a possible 20.



For those married seniors in receipt of GAINS and SAFER the maximum

2 .

availabfé is 5 points. Thése who could collect thermaximum‘points are
those not on SAFER and those elde;ly whd4have enouéh income‘to allow for
a high rent to income ratio. |

A chéck of item number 16 aléb produces simiiar limitations as
item numbér 15. The rationaleJﬁseé for this sectién is the higher the

income, the lower the point—scofg.» A maximum 50 points is assigned for

gross income from all sources. including savings and Interests on investments,

assets, computed at 8% per annum after the first $3,000.00. This iﬁem

~

affects the senior citizen homeowner whose assets (including accommodation)
. ,

would necessarily negate receiving points in this section. Homeowners
are in a difficult position as they may be living in substandard housing,
but are ineligible for SAFER and are discouraged from receiving public

housing. Under this item the single elderly person with GAINS receiving

»

a méximum income of $347.37 in January of 1979 would receive 30 out of a

maximum 50 points. If SAFER was added to the GAINS payment, .only 20 °

e

points could be claimed. The elderly couple in re%iipt of GAINS with an

inéaﬁezof $675.00; the maximum undertGAINS,would not receive any points.

- -

j»Combining both items number 15 and number 16, those elderly persons

oﬁiGAINS,and SAFER 1n receipt of the maximum amounts of each program cpuld
onfyfiecéiﬁe a tqtai of 30 odflof a posé?ble 70 points. The el&eriy couple
"in receipt of GAINS and SA@ER could oply collect a total of 5 ou# of 70 |
points., The ?oint—éeore penalizes those on SAFER and those with rental
expenditures below those allowed to qual}fy for SAFER benefits.r Also the

point-score minimizes the opportunities for an elderly couple to qualify

for housing operated by the BCHMC.

%
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The BCHMC has tipped the determination of the final score in

favour of those not in receipt of SAFER. Bv giving so few poincs~to
. * A N . R - . -

SAFER clients in the'income category the Commission has assumed that "

SAFER benefits have met séniors' "income problem" and therefore their

" need for public housing. This. assumption ignores‘the'faqt that seniors
in receipt of SAFER may have a quality of housing‘prgblem which publi&
housing could remedy. Paradoxically, as public housing construction has

been stopped. those elderly persons waiting for public. housing 'have less

-
- . v

to SAFER which

o, [

of an opportunity to be placed and rhus are forced on
decreases even further their ability to obta}nfpubigb'housing.
. o T L B Pty

o
B S o

If a SAFER grant is spent on¥rent it mav'well act as a, means whereby

the landlord can raise the rent and receive thg,majdtity of«the SAFER . -

a

. ben@&fit. The provincial government may then have guaranteed the rent

increases. of landlords whose tenants would be unable to pay their rent

without SAFER. Althougb'tﬁere are no data available to verify- this

possibly unintended consequence of SAFER,‘itAcouldlbé thét ;ith rising
operating costs faced by the landlord in\the?open hopsing:mayket, with'tﬁé
govegﬁmeng\backing awa? from housihg COﬁsfruction, ;hevfapidly dwindligg
of usable land in the urban centers,‘a;d tée gfq@th'bf the elderly pobu5

lations, that the SAFER program offers not only relief to the elderly but

perhaps the only means by which landlords can allow the elderly to‘rémain;

in their present residence without forcing -them to move to poorer quality

B . . :
low-cost housing by raising the rent. !
<.

A representative from the BCHMC remarked to me that SAFER was in

fact working well because the public-housing waiting list had been

- steadily déE}éaéipg (Eérsona;;C6mmunication, BCHMC, December 1979). For -

»

~a, '
this representative a dwindling waiting list apparently means that SAFER
3 , ;

Pt B
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had alleviated seniors' need

o~

futility in X ehhe low vacancy rates and lack of public housing
. e

construction. yspresentative's views on the dwindling waiting

list can be substantiated only if the problghatic assumptions and
research produced by government on SAFER are ignored.
The implementation of SAFER has accompanied and justified the

stopping of all public housing construction in-British Columbia thereby
‘ )

forcing the vast majority of senior citizens to compete in the open

housing market without adequate means to better their quality of accom-

" modation. Of the 7,943 senior citizens whb applied for public housing

o

between June 1, 1978 and‘December 31, 1978 onl& 544, or 6.8%, were houséd
by the BCHMQ (Annual Report 19785. Quali£y of shelter beEomes a key iésue
for ldw—incgge elderly, as their ability to better thefr accqmmodation or at
least to maintain their present accommodation is inhibited not only by the
low incomes they receive from govermment but also by the laék of acCess‘

they have to social housing.

” t

. - .
One of th& largest and most recent studies of housing quality is -

the CMHC study in 1974 entitled 1974 Survey of Housing Units. This study,
] -

conducted by CMHC and Statistics Canada, was to

", relate dwelling .

Pnit characteristics and occupant characteris%ics by individual household"
for 23 major ﬁrban centers across Canada in ordér to supplement the
decennial census. In Vancouver of'ﬁhe 45;510 dwelling units surveyed by
~dwelling unit condition for those heads of households over 65 years, 6.6%

were living in poor quality-accommodation, while 91.97 were living in a
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dwelling unit classified as being in égod condition (Table 3.5). The
classification; of "@oor" aﬁd."gooé" were. based upon the presence or
absence of the following exterior characteristics; 1) sagging roof;
+2) sloping walls; 3) poor foundatiogs} 4) Sﬁpﬂyiqg wood;‘S) shingles
missing; 5) sagging eaves; 7) broken windows; 8) loose bricks; 9) poor
porch footings; 10) poor paint; 11) poor land grading. Theiclassification
oijpuyr'h;using is when cne or mo;e cﬁaracteristics frcm number- 1 #b
ndmbé} 4 exists, or three orumorelcharacteristics from number 5 to number
li are cresent (ibid, 1974:2). These‘cateéoriés have serious shortcomings;

- v
although the exterior of a building may be classified as "'good", the
interior may be in ﬁeed of repair. The l974'study did not investigate
interior housing quality so that any conclusions about housing quality
of, dwellings occupied by seniors based on the 1974 study could -be vc;y
misleading. |

A major study of thé interior conditions of éwellings occupied by

seniors, amongst others, was-cccducted by DERA in conjuﬁction withth
-Vancouver Social Planning, Health and Fire Departments and the CMHC in
1978. Although the housing conditions and residents surveyed are not
typical of the city or the province as a whale, the scudy stacds aé an
example of the typebof shelter some seniofs inhabit. The results of a

- survey‘of 23 hotels ‘and rooming houses and their tenants in-the Downtown

Eastside of Vancouver was publighed in the'document entitled Housing Needs,

[y

Food Costs and G.A.I.N. Rates. This study repfesented a responsé by the

City of Vancouver and CMHC to DERA's request for a study to determine the-
". . . condition of the existing housing stock in the area, as an

indication of the need for new housing" (DERA, 1978:5).

The DERA report documented that 75% of:those 100 people over the
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age of 65 in the survey are not eligible for SAFER because their rent
costs were less than 30% of income. Only 3 out’%f the iOd seniors.inter—
viewed were receiving something from SAFER. @fﬁthe group- of 75, 86% had
an income of $350.00 per month or less and as sudhucoﬁld be conside%ed in
the poérest income group of all seniors., Those eligible for SAFER also
weggefound to héve the following problems with their dwellings: 822’h§d‘

6 or more by-law infractions,.57% had 9 or more and 17% had 12 or more
infractions. These by-law infractions included poor maintenance of the
fléor, walls, ceiling, windows, and plumbing fixtures. Also, lighting,
size of foom, Ventilétiaé) access to emergencynexits and a fire inspééfign
were also documented. The total ;umber of infractions from all 23
buildings was 9,;43. Those elderly surveyed, the majority of whom were
ineligible for SAFER, were undoubtedly llving on very low incomes and
living in substandard accommodation of poor quality. On the basis of the
.recorded statistics DERA recommended'to Hugh Curtis, Minister of
Municipal Affairs aﬁd Housing that SAFER should be expanded with a public
housiqg con;tructiop program. There has been no indication that aﬁy

action has been initiated in response to this request.

" The DERA report presented an appeal for a combination of shelter

)éssistance, as had the NDP's housing policy report and the
Diregfor of Planning's Report. However, poor housing quality haé always
been assumed by provincial authorities to be alleviated oncé SAFER is
received by a senior citizen. Alth;ugh SAFER doés assist some elderly in
British Columbia, it has overlooked theApossibfiity that seniors maythave

a shelter quality problem when they have shelter expenditures of less than

30% of their total income. The Social Credit government has been intent on



89

raising the rent ceiling for SAFER while at the same time not considering
the quality of housing that seniors inhabit. It must be noted that

raising the rent cegling ‘of SAFER has no effect on those seniors spending

less than 307 of income on shelter. :

Moreover, by accepting the Global Funding Agreemeht in March, 1979
the %ocialjgredit governmegt'aeci&ed two things: thatvnew public housing
will not be constructed and that nomn-profit housing will recei?e provincial
and federal fpnd‘ﬁg to care for tho;e elderly ;n need of sheltér. It
muét;be rememberéa that the provincial government af this time has no idea
of“how many elderly are in need of shelter in tﬂe province. It is
assumed that gomehow non-profit housing will logk after the possible:
shortages of housing that could afféct seniors. The pfohlem with this
assumption is that there aré no.recent stat{éticéégvailablé to illu;trate
how effectively non-profit housing actually caters tolthe housing needs

of the low income elderly pop#lation. It would appear thgiﬁlow income

elderly are essentially being left ou:\éF non-profit housing since only

5,814 senior citizens residing in non-profit housing were in receipt of

provincial-federal government rental supplements out of .13,487 seniors-

residing in non-profit housing in the province (BCHMC, Annual Report).

Although provincial and federal governments subsidize non-profit housing

thiey do not determine ultimately who is allowed into phése units;

By March 1980, the }eal impact of thg SAFER program within government
housing policy became evident. The Social Credit government budget of
1980-1981 totalled $5.8 biiliéﬁ, tHe 1argést budget in British Columbia
history. However, only $1 mill;on had béén allocated for low cost housing

for seniors and other people.with speciaikneeds for all of British Columbia.

Mayor Volrich of Vancouver responded to this $1 million housing aklocation

5

by stating:
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The province had a "rich" budget and could have directed some of
its wealth into rental accommodation, especially for senior
citizens and people with special needs. . . . the budget provides
for only $1 million for the entire province, which is unlikely to
have much impact (Vancouver Sun, March 12, 1980, Section C, p. 1).

Lorne Nicholson, Member of the Legislature for Nelson-Creston and opposition

Jhousing critic, commented on the Social Credit government's lack of commit-

ment to housing in the Vancouver Sun: - ' \
N . 2 i

B.C.'s housing system,'which’has been handed over to private
interests, is not servicing the people of B.C. and the government
should act (March 18, 1980, Section A, p. 11).

Indeed it appears as if the Social Credit government and fesearchers do not
even comprehend the numbefs of people affected. 1In this case, it would
éeem.that the political decis;oh—making proéess, although hidden from
public scrutiny, hashas its goal the minimizing of prov;ncial government
housing expenditures as long as government can reduce the apparent demand
fonhincreased‘public housing.

As govermments at the provincial and federal levels aré backing
away, from public -housing construction, housing and rental shortages in
British Columbiaqare increaéing the difficulty people %P low incomes have:

obtaining affordable housing. In part, shortages in housing and rental

units are due to population migrations. In Greater Vancouver, for example,

. prelimihary ﬁopulation projections for the year ending March 31, 1981

illustrate that as many as 20,800 people migrated to Greater Vancouver or

approximately 40

a week (Vancouver Sun, AlQ, Feb. 7, 1981). In 1979/80

N\

_British Columbia received a net migration of 51,000 persons, of which

18,466 came to Greater Vancouver. With this increase in population,
housing prices rose as much as 807 in the last 8 months in British

Columbia. Keith Tapping, general manager of CMHC in the British Columbia

"

region, responded to increases in housing costs by stating: housing
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costs are outpacing the gfowth of_incomes" (Sun Newspaper, A3, Feb. 19,
1981). As housiné demand increases aloé;ﬂ;ith housing prices low-ithﬁe
groups increasingly find themselveé unable to oBtain affordable housing.
The rapid escalation of housing prices’iﬁ the prqvinbe is forcing
increasing numbers. into the rental housing market. FA CMHC‘sfudy concluded
in October 1980 that of 'the 400,000 teénant households‘in the province 34%,
or 120,000, Were paying #ver ZSZ‘pf their incomes on rent. Although
currenf data on the average costs of rent are not available given the

variability of rent dependent upon size of rental unit, and location and

age of unit, it has been noted by the Rent Review Commission that rents-

for'units that are not subject to rent controls increased last year by

~

19.57. Ian{Fraser of the Vancouver Sun writes of the average rental in

Vancouver:

+

The average monthly rent in a non-controlled two-bedroom apartment
in Greater Vancouver, which faces the most serious affordability
problem in the province now stands at $458.00 (A3, Feb. 19, 1980).

Low-income groups‘are facing the grea'gét problem as they are caught in a
predicament of having to live in rental accommodation because of housing
costs but finding that rent increases are outpacing their ability to pay

- for shelter. As incréasing housing prices push more young people into the

rental market the ability of low-income seniors to secure affordable

@

.

housing is reduced. ' : ' . . .'//
Increasifg rental costs and shortages can be expected to remain in
British Columbia as the populafion keeps growing. 'Between October 1979 and

October 1980 the British Columbia population grew by 2.7% while the national

annual growth rate was 1.3% (Vancouver Sun, Al0, Feb. 7, 1980). These

-

population increases have directly led to lOWer\vacancy rates throughout

the .province. For example, in 1979 the average vacancy rate-was (0.2% in

P
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Greater Vancouver, or 2 vacancies per 1000 units, while in 1980 the

vacancy rate was only 0.1% (Vancouver Sun, Feb. 9, 1980, Al2). Helmut

i

Pastrick, a CMHC market analyst, commented on the figures by stating:

_There is wvirtually a zero vacancy rate for unitq/subject to rent
controls and older moderately priced units. 'Renters are looking
‘at the upper end of the market (ibid, p. 80, Al2).

3

‘Senior levels of government have, nonetheléss, backed away from any concerted

effort to house lqw income groups in the province. Jim Chabot, Minister of

-

Lands, Parks, and Housing succihctly sums up the provincial government
apﬁ%éach to,housing’by stating:

the pzéf::;*is basically one for the private sector to
- solve. . . . "Industry is fully committed right now . . . going
flat out" (ibid, 1980, Al2).

These statements attributed to James Chabot ignore all of those low income

groups who cannot compete financially for an increasingly scarce resource--

P

the affordable rental unit. ' It must be stressed that the private sector

~

has traditionally ignored low-income groups as housing construction has |,

been for middle and upper income grouﬁé.f’ ) -

N

Low-income groups on fixed incomes will undoubtedly be among the least

able to afford.rent increases. A general lack of rental housing construction

P

for low-income groups in British Columbia due to senior levels of government

stressing faith in the private market and restricting budgetary exbénditures
on social housing has directly influencéd the ability of low income seniors

to obtain affordable housing. Shelter subsidies are ngt necessarily the

o~

.answer to the’éjijing problem as Ann McAfee, City of Vancouver Housing

. Planner states: . ) %
‘ ' | N
An income supplement would enable low income reﬁters to.af%ord’”“"’
to pay higher rents but that money would go intd the pockets of
landlords and would do little to alleviate the problem on a long-
term basis (Vancouver, City of, Part IV (d), 198Q:82). .
. A\

N,
L]
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SAFER, in view of the abowe quote, remains}a short—term political response,
- ) N ‘ .

supported by faulty reasoning, to the grow%ng problem of housing seniors
; .
]

in British Columbia.

N

Public Housing Policy and the Evolution of| the Welfare State in Canada

. 1 :

This final section of the ﬁhesisvpr vides a statement of the broader
- L —

inMplications of this study by drawing together the various theoretical

Nt

-

perspectives and methodological concerns dealt with in the introductory

~

chapter. Although it was recdgnized that\public.housing'ﬁolicy was only
one particular aspect of the evolution of the welfare state imn Canada, itsd
research has contgibuted to insights for the further study and examinatiqn
of the development of social policy in Canada.
AHResearchers)who seek to venture'beyond\talkiﬁg aboutgthe general
evolution of the welfare state in Canada and concentra£e béggﬁf;icular case
studies are confronted with certain inescapable methodological proﬁlems:
First, a thorough and compléte examination of paft%cglar policyichanges is
hampered by the fact that policy cﬁanges are in the end formulated in terms

of political decisions. Political input into parﬁiculaf'social'legislatioﬁ
or programs is not always apparent as political decisions are often /

determined behind the closed doors of cabinet meetings. In the case study

presented in this thesis, this methodological problem led to a difficulty in

determining the precise impact of government research on political decision—

L}

making. .
A second consideration facing those who examine the decision-making

process in public policy is the complexity inherent in the relationship

between three }eVels‘of government, all of whoségactions constrain one an—“

other, but'not to the same extent.. As social welfare measures are

R



- ‘ . 94

[a)
increasingly spread across many political jurisdictions a policy decision

is not often made without some political éonsuitation Betweenvdifferent
levels of political elites. This gituation is further complicated when

it is realized that each level of government carries with it' varying

degrees of political and financial power. This differente in political

-

7

influence underlies the problem of explaining any social policy without .

mention of the jurisdictional role, power and political philosophx of

»

¢

each political elite in the decision-making process.

4

Third, much of the demonstrated statistical data and program

H -

research conducted by government sponsored researchers is unreliable.
This” problem is importéﬁt since any given social policy decision is usually

.supported with government statistics and research. To ignore the research

K

conducted in support of a particular social policy can lead to uninformed

ac&gptaﬁce of politically'motivated policy statements. In this case study
. . L
it was exceedingly important to obtain g?e basic research on the social

L5

policy beforé the social program could. be objectively analyzed.
Y

Unless” sociologists are prepared{to engage in research which goes
beyond generalities into partiéular case studies they will eithéf{haVe
to ignére the Welfare'state, a major facet of our séciety, or Hépeqd upon
the analyses of "experts'" working in the fieid. At the very ‘least, given

the questionable assumptions of some of these "

xperts', much more work
is needed in this area of social policy analysi§}~
Although this case study cannot conclusively test sociological and -

polifical science tisories of the welfére state in Canada, i§ does lend:

eﬁpirical support to some.of the theories. Olsen's (1 0) fra
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separation of jurisdictional responsib?lity between the often conflicting
intereéts of provincial and federal political elites Eas sparked, in the
case of the NDP housing }nitiative, political resistance to the‘déma;d for
ekpandéd s6cial measures. Although the provincial government .had the
 jurisdictiQnal responsibility fo&;houéing {by terms of the Brigigh North
'Aﬁerica Act),_federél government finanéial support was needed to construct
public housing. Consequently, the federal government's refusal of the NDP'
goverpment's request for hqusihg funds curtailed‘?he building of public
housing for séniors in British Columbia.

Furthermore; federalﬂgovernment ;esistancg to the'provin;ial govern-—
ment demands for housing funds led to a change in public housing‘policf fér
seniors. The deVelopment of ;he SAFER program was a response by Social
Credit government to an establiéﬂéd provincial responsihility for prOViding
public hodsing with federal govermment financial suppéiff%hThus the
separation-of jurisdictidnai responSibility for housing'directly influenced

both the construction of public housing for seniors and the formation of
J R ,

housing policy in British Columbia. \ -

The preoccupation by all .levels of ggéﬁrﬁment with the finanéial
costs of supportiAg social welfare programs has increasinély led té a
situation where both federal and provincial politicians look to the opposﬁte
level of goverpme;t to develop and fund sécial legislation. Although yd
histor;cally the federal gévernment{usually,has taken the initiative to
create, admiﬁiﬁgert and fund social programs, this role was modified with’
‘the development of the Canada Assistance Plan in 1966. Through this plan
the federal government limited it%€§ole to one of sharing cbsts with

i N
provincially administered and initiated social programs.
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- .
- This change resulted in responsibility for the needy in British Columbia

being deflected from either federal or provincial jurisdictions to the
more ambiguous sphere of cost-share contractual agreements between various

levels of government.

v

Moreover, by taking advantage of cost-share provisions of the Canada

*

%ssistance Plan, the Social Credit government of British Columbia has 'since
. - " -
1975 been able to cut back both on budget expenditures and on the number of
_ . ' \ _
people reéceiving government assistance. Thus, these "shared ot grey areas ;

. Ea
of responsibility" (Olsen, 1980:13) have not only allowed politicians to

deflect public criticism of‘govérnment inaction to other levels of government,

but have also led to the withdrawal? of financjal assistance from some socidl

N

Weffare programs. , o x )
Djao'é (1979) argumept that the political elite for the most part only -

vinitiatg social leéislatidn'in reéponsevto crisis situations is also upheld’ |
iﬁ pé}t by this study. With the use of a social-historical approach it was
shown that politicians have usuallyvﬁéén hesitant at first to change their
traditional role and to support spcial welfare measures in a more active
fashion. Ho&§ver, crisis situations, combined with the lobbying of various
interest groups, have led to politigally motivated expansions of social
wélfare legislatién.

This case st;dy expands quo“s argument by noting that chénges in
politiéal elites can also affect social measures, ifrespective of crisis
situations. The NDP governmen;'s financial support of public housing con-
struction'gave recogni&ion to the urgent need for housing for seniors. On
the other hand, the later Social.Cyedif‘goyérnment interpreted the demand for
housing as a response to the burden rental expenditureé‘placevon a senior
citizen's income. As a result, the Social Credit government replaced public

[} °

housing construction with an income supplement program based on rent to income
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ratios. Indeed, the definition of what represents a crisis situation_ is
. « ) . t

at least, in part, dependent upon the nature and interests . of the political

elite in power.

The theoretical positions of the politicalAscience approaches surveyed

in the introduction to this thesis are also supported, in part, by this

case study. Incrementalist theory, a micro-policy apﬁroach, stresses that
: )

decision4make?%£§etermine courses of political and bureaucratic action on
* .

-

the basis of alternatives to existing policy. indeed,'the SAFER program

was a prodiuct of a series ofaalternatives to public housing constriction
open to'SQEigl Credit politicians. However; the choice of SAFER as an
alternative to existing public housing construetion was also dependent upen
the social philosophy of the political paygy‘in power. The NDP's public
.housing constrection policy was based upon the belief thet-housing‘was a

"social right" for all peopie liﬁing in British Colybmia. On the other hand,

'Sodial Credit housing policy for seniors was bgseq uponrthe principle that

the ﬁrovincial government should not be expected to constrﬁct’hoﬁsing for

seniors. The Sociql'Credit government's faith in the private housing

market contributed to the development of;SAFER as a eeans of replacing -

public housing construction. |
Public;choice theory also received some support from’this thesis.

This aﬁproachleontends that since policy deeisions are ofﬁeh hidden from

public scrutinyvthat it is necessafy to form '"deductive models of individual

. =3
behaviour" (Simeon 1976:577) on the basis of assumptions contained within

policy itself. These deductive models. were based upon the assumption of

self-interest and economic incentives to be gained from a policy decision.
‘In this case study the SAFER program was introduced to seniors and to the

“public not only as a response to housing needs, but also as a "cost-

N
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effective" policy, compared to public housing construction. Furthermore,
; . > . : '

the general development of social welfare provisions in Canada has been
depéndent in part upén political eliE@fs bility to justify a policy

.decision on the basis of social benefits a$ well as some larger economic gain.

N

Neo-Marxist theory has also provided several useful insights into the.

field of housing policy by stressing that in most cases social policy is a

. ¢ o ’ . ° B .
function of economic factors in the environment. Although this study

’produces fa}tors other than economic ones to>examine social polﬁcy, the .

evolution- of public housing pollcy for the elderly in Brltish Columbia spows (

that politlcal elite's economic prlorlties are usually réﬁ%esented in the,,,’
o

particular measures théyﬁadopt.
'Thig thesis expands the ocial—histé;ical and micro-policy approaches

rby'not simply describing wﬁszjiarticular policy decision waé’made, bué by

determiﬁing how a change of polfpy was accomplished. This was aécompiisﬁed

through an analyé;; of government research uéed‘to justify the implementation

of the SAFER program. It appears- that the SAFER program wés iﬁ large 'part

the outcoﬁe of go;ernment reSeafchers mainpglating‘the definition of

housing need and using invalid research procedures in the course of seeking

wa&s to alleviate the gro?incial'government's costly respOnsibility for .

pﬁbiic housing construction. The ﬁanipulationlof theé notion of housing need

for seniors represented another means by which politic?ans havevwittingiy or -~

unwittingly httempted to resist ﬁhé éxpéhsion of soci;l'programs. ’
The social-historical: approach wifhin the current sociologicai

literatﬁre generally proceeds on the aséumptioﬁ that in Caéada welfare

programs will slpwly but inevitabiy éxpand. However,  this caffe stu@y

- reports another type of development; the scaling down of government welfare

commitments and abandonment of previous responsibilities. This political



R

o : RN
. v o ST ‘ e
alteration of welfare policies illustrates both the ‘tenuocus nature of

99

political elite suppoft of wéifare prograﬁs and the questionable inevit-

‘ability of the expansion ofﬁthe welfare state in Canada. :-The géneral

implications of these findings_might‘well be taken into account by ~

\, sociologists and others concerned with the nature and operation of the

*
s

welfare stateggn Cdnada: ~
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. . APPENDIX T /.
. f/h \\

Table 6 -~ Health and Sbcial Services Expenditﬁ
‘. Ending March 31, 1965, 1970, and 1975 (Estimated)

v

res, Fiscal Years

= o >l965 : - 1970

Fiscal Year Ending March 31

1975
R $ .8

Hospital care 72,896,000 159,163,000 ' 367,595,000

Social services | 66,883,000 112,580,000 303,354,000
Housing N . 177,006 © 5,655,000 76,484,0609

Medical care , , t 52,59&1000 105,000,000

. Mental health - 18,811,006 37,461,000 59,017,000

Public health - 11,Q7i,ooo wl6,114,000 7 27,904,000

. , | , —
-Total 169,838,000 383,572,000 939,354,000
. Source:

Finance, Minis y;of, Budget Speech, Legiélative Assembly,
- Victoria (Febyplary 11, 1974:23).

100~



present accommodation, stress,
anxiety, obvious phy51cal dis-
ability)

101
. APPENDIX II
SENIOR CITIZEN, POINT-SCORE FORM " FILE REF.-
POINTS SCORE _ REMARKS
1. Notice to vacate (other than cause) 40
OR After first offer 25
OR Notice te vacate (from family or -
- friends) 25
SUBTOTAL . 40 or 25 )
OR
2. Present accommodation (overcrowding,
lack of privacy, rundown conditions) 10
3. Inadequate kitchen facilities 5 -
4. Disrepair resulting in hazards 5
. 5. Bathroom inadequate or common facility 7
6.“ Inadequate laundry facilities 5 ,
7. a) Heating facilities inadequate 5
b) Ah additional expense ' 3
8. Inadequate light/air .3
9. Lack of public transportation (no car), 5
‘clinics, shopping, sitting out areas,
etc,
n
10. Other unsatisfactory conditions 5.
(undesirable neighbourhood,
unpleasant atmosphere, and/or .
. noise, etc.)
Inadequacy Subtotal 50
11. Separated couples (through lack of 5
accommodation) )
- 4
12. Health factors (aggravated by 7 8/15
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Appendix II (cont.ﬁ

L POINTS . SCORE ' REMARKS
-~ —_ '\\‘/ K
13. Residency.(l.point for-each . 10
of the past 10
years) . :
. . . ' . T
14, Waiting period to be used when a
updating without offers , 10
1 year = 2 pts. 4 years = 8 pts. | >
2 years = 4 pts. 5 years = 10 pts.
3 years = 6 pts. , '
\ . ‘. ) i
15. Percentage‘of income paid as rent 20 . .
0 - 25% =0 pts.  35% 39% = 10 pts: ~ - ,
) 25 - 297 = pts. 40 - 497 = 15 pts. : :
<T\\3O ~ 34% =(5 pts. 504 + = 20 pts.
16. Income - gloss from all sources 50

including gavings and interest on
investments, assets, computed at
7% per agnum after the first $3,0

Single” Couple j
0 - 175 50 pts. 0 - 300

175 - 300 . 40 pts. 301 - 400 | o
301 - 375 30 pts. 40l - 550 | |
376 - 500 20 pts. 551 - 625 =

501 - 0 pts. 626 -
. ~ SUB TOTAL 110

MAXIMUM NUMBER OF POINTS ' 160 ’

INTERVIEWER - DATE .

BEDROOM SIZE - ‘ TOTAL POINTS

“ ! " V k \ 4,(1

BCH #4B ’ ' ;,
Source: BCHMC,\@Fcember 1979. )
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lThe terms "senior -citizens", "the elderly" or 'seniors" are used
interchangeably in the ‘thesis to dqflgnate those people in the population_
65 years of age or older. This agetlimit was chosen because it is
commonly used in government research and the programs researched in
this thesis to designate senior citizen status.

‘2Government #esearch reports and legislation consistently iefer
to low-income seniors as recipients of 01d Age Security and the
Guaranteed Income Supplement. ‘ o 3

01d Age Security refers to 1ncome asdistance provided for all .
. seniors who méet age and various resi ency’requlrements Since 1970 the
.age of ellgiblllty has been 65 year

Guaranteed Income Supplement is given to those seniors in receipt
of 01d Age Security who have little or no other income.* Recipients of
* the Guaranteed Income Supplement not only have.to meet the qualificatioms
for 01d Age Security bhut also apply annually with the use of a needs test
to determime eligibility. TFor every $2 a month ofalncome in addition to
government pensions $1 is tdken off the Guaranteed Income Supplement.
Income is computed in accordance with the Income Tax Act.

Since October’ 1973 both 01d Age Security and the Guaranteed
- Income Supplement have been escalated quarterly using the Consumer Price
Index. . \

Source: Statistics Canada. Social Security National Programs
1978. Ministry of Industry, Trade and Commerce, Ottawa, 1978:251-261.

a

3Th s thesis tefers to political elites' as members of federal or
- provincial &gbinets. ‘

Quebec did not join- the Canada Pen51on Plan and instead opted -
for & provincially administered pen51on known as the Quebec Pension Plan.

5The Spouse's Allowance, in1tiatéd/0ctober 1975, provides a

~7 - maxXximum amount equal to,0ld Age Securlty and Guaranteed Income Supplement o
for the spouses of an O¥d Age Security pensioner, if the- spouse i's between
60and 64 yedrs of age and would normally qualify for 01ld Age Security, : :
except for age. A needs test is used to determine eligibility for the : —

f///”\gzeranteed Income Supplement.
| ‘ 1103 .
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4

6The budget expenditures in Table I represent gross expenditures . .
and thus can~be considered to be further reduced once the federal con-
tribution under the provisions of the Canada Assistance Plan is
transferred to the provincial government. The amount of funds cost-
shared by the federal government is not publicly available sa that the )
relationship between the Canada Assistance Plan and partlcular government
_programs remains speculatlve

7Th1s figure was determined by multiplylng the 14,668 seniors 1n
receipt of SAFER in 1978 by $80 00.

4
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