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Letter from the Chair, April 2001 .

To: Hon Steve Maharey, Minister for the Community and Voluntary Sector

Dear Minister

This report reflects many voices. It contains not just the views of the Working Party set up to
consider the relationship between government and Iwi/Maori, community and voluntary

organisations, but also voices from all over New Zealand, gathered over several months.

In August 2000, the Working Party began its task of looking at the relationship. We felt we could
not do this in isolation from the community, and so we took a sample of opinion from across the
country. Even in that limited sample, the similarity of views was striking. We found deep levels of

frustration, mistrust, cynicism, anger and burnout.

Much of the depth of feeling expressed reflected community experience of dealing with
governments over the past two decades. You have provided an opportunity for these voices to be
heard and that has been a welcome step forward. Community organisations are now seeking a

positive response to the issues and challenges they have identified.

People clearly saw strong, vibrant community organisations as a critical element in building a ‘civil
society’. Barriers preventing this are detailed in the report. In essence, people wanted to see the

state supporting, enabling and facilitating, rather than dominating, demanding and standing aloof.
Many were cynical about the level of commitment from government agencies towards restoring an

open and inclusive relationship, but were generally willing to suspend their disbelief.

There have already been positive moves within government to begin rebuilding the relationship;
these are acknowledged. Nor is the action required all one sided. Community, voluntary and
Iwi/Maori organisations themselves see the need for strengthening their own interaction and
processes. It is clear, however, that restoring trust and respect, and demonstrating that government

does value the work of the sector, will take a long-term commitment from both partners.

Although we believe the time is not right for some sort of overarching ‘agreement’, there could be
steps towards such an agreement or some kind of agreed framework over the next year, and a

reassessment at that time.

Finally, I would like to recognise the hard work, diligence and integrity of each member of the

Working Party and the government officials who supported the process.

We are signalling the need for significant change. We look forward to seeing it happen.

Dorothy Wilson
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Submissions to the Working Party

Reports from the open community meetings conducted
as part of the Working Party’s engagement strategy




Glossary of terms as used in this report

Iwi/Maori, community and
voluntary organisations
community sector

voluntary organisations

iwi

Iwi/Maori organisations

tauiwi

whanau

hapu

civil society

Used to describe the full set of organisations
encompassed by the Working Party’s Terms of Reference
Used when referring to ‘Iwi/Maori, community and
voluntary organisations’ as a collective grouping. See
Section Two for further discussion on the issues involved
in defining the ‘community sector’

Organisations that ‘care for others’ and/or involve
participation by ‘free will’

Tribe, people

Used to refer to all iwi and community-based
organisations

Used as a positive expression to refer to ‘non-Maori
New Zealanders (pakeha, Pacific peoples and others)
without the negative connotations of ‘non-Maori’

Family and/or extended family

Sub-tribe

Used to refer to the ‘space’ where the political,
economic and social interactions of all sectors

together develop a sense of social solidarity and civil
participation or citizenship
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Terms of Reference .

Working Party to consider the scope of a proposed agreement between government
and Iwi/Maori community and voluntary organisations.

In considering any proposed agreement between government and Iwi/Maori, community and
voluntary organisations, and recognising the complexities of the relationships involved, in the

context of the Treaty of Waitangi, the Working Party will:

(©) establish the nature of the relationships, identify any gaps and consider how these might

be overcome

©®) consider the implications of the Treaty of Waitangi

9

consider the role of local government and the business sector

©®) develop an understanding of the characteristics of Iwi/Maori, community and voluntary
organisations, including their scope, roles and activities, and their contribution to the

wellbeing of New Zealand society

©) identify the implications of New Zealand’s formal international obligations and consider how

these might be taken into account in any agreement
(©®) identify key values and principles which should guide and develop the relationship
©®) develop a plan of action, including opportunities for participation

(©) identify processes for the implementation, monitoring and review of the report of the

Working Party

®) produce a report with recommendations by 15 December 2000.




Executive Summary .

More than a decade of social and economic change and state sector reform has left many in iwi and
community organisations mistrustful of government and feeling undervalued and disempowered.
Finding a way to overcome this lingering negativity and proposing a way forward to a relationship

based on mutual respect is the focus of this report.

The Community and Voluntary Sector Working Party was established in August 2000 to consider
‘the scope of a proposed agreement between government and Iwi/Maori, community and

voluntary organisations’.

The Working Party developed its views through:

(®) an outreach programme sampling the views of community organisations
©) liaison with a government sector officials’ reference group

(©) considering written submissions

(©) considering relevant existing research and data.

Scope of the community and voluntary sector

A vibrant and responsive community sector is an essential element of a strong civil society. There is
no widely accepted definition of the ‘community sector’ and capturing the dynamic diversity of the

sector is a difficult task. The Working Party focused on gaining a better understanding of the nature
of the community sector and its issues as a means of improving relations between the sector

and government.

Scope and nature of government
People in community organisations interact with government through a range of functions: policy
formation, the regulatory and legislative framework, direct delivery of services, funding, facilitative

and advisory roles and exchange of information.

Many people in iwi and community organisations have a strong sense of exclusion from key policy
decisions. This reflects the distancing of government from communities and the complexities of
modern public administrative systems, heightened by aspects of the state sector reforms of the
1980s and 1990s.

Unravelling the problem
The process of relationship-building cannot move on without acknowledging the depth of

frustration and resentment amongst many people active in iwi and community organisations.

The Working Party concluded there were five significant problems in the relationship between

government and the community sector:




(®) concerns about the relationship between the Crown and iwi, characterised by the desire of
Maori for self-determination and control over their resources and the policies affecting
their future and wellbeing, and, on the part of government, an apparent inability to satisfy

Maori aspirations

(®) asense of having been excluded from key policy decisions and a desire for a more

participatory style of government

©) atall levels and across a wide range of organisations, frustration with government funding

arrangements, and, in particular, opposition to the ‘contracting model’

(®) aconcern about the ‘health’ and strength of Iwi/Maori, community and voluntary

organisations and their ability to pursue their own goals

(®) a more general concern about the ‘culture of government - the attitudes and behaviour
of government agencies and officials and their lack of understanding of iwi and the

community sector.

The Working Party was very aware that much of the deep feeling and frustration expressed arose
from community experience of the past two decades and did not necessarily reflect views of the

fresh approaches initiated by the current Government.

Improving relations between Iwi/Maori and the Crown
For Maori, it is not sufficient for governments to engage with Iwi/Maori and their organisations
primarily as ‘community groups’. Together with the Crown they are Treaty partners and expect this

relationship to be recognised.

Lack of resolution of Treaty-based issues was perceived to be a barrier to improving relationships
between government and the community sector. The broader political and constitutional issues,
however, lie beyond the brief of the Working Party and should be addressed through a higher

level process.

The need for participatory democracy
Many people active in communities feel their expertise and knowledge have been ignored by

government agencies.

The sense of exclusion was heightened by the state sector reforms that have distanced policy
advisors and government decision-makers from community organisations, while also subjecting

these groups to increased operational scrutiny.

Tackling the difficult issues in the current relationship between government and the community
sector, and developing a more inclusive approach to decision-making, is critical to the process of
‘democratising democracy’. This requires access to information, timeframes that enable people to
consider options, people who can facilitate and negotiate and who have cultural and local

knowledge, and leadership within government and within the community.




Reviewing resourcing and accountability arrangements
Government community funding arrangements, and in particular contracting, were the focus of

much of the frustration expressed by Iwi/Maori and community groups.

Central government funding is a scarce resource. Disagreements over allocation are inevitable. The
Working Party was concerned, however, at the pervasiveness and depth of ill-feeling about this,
particularly in the wider social services sector where funding is a key aspect of community sector

dealings with government.

Inadequate or static funding in the face of greater demand for services was a key concern. While
government expenditure may have increased to match expanding service delivery, demands for

services have increased and many iwi and community organisations struggle to survive.

Some Iwi/Maori and other social service providers welcomed the transparency and more contestable
environment that accompanied the introduction of contracting. Even these groups, however, had
concerns about their inability to influence funding cycles or contract terms and about the

management of government contract processes.

Many community representatives objected to the power imbalance implicit in the contracting
model, seeking instead collaborative approaches based on ‘co-determination’ of needs, solutions and

providing a quality service.

Other concerns raised included:

(®) the complexity of compliance costs, particularly where funding is small
(®) perceived disparities in funding between Maori and other groups

®) frustrations over the piecemeal or ‘spare parts’ approach to funding and the lack of fit

between these and the more holistic approaches taken by many providers
©) difficulties associated with partial funding

(®) the inappropriateness of tendering in creating competitive environments and in inducing
providers, particularly Maori and Pacific providers keen to meet the needs of their people, to

under-price services.

These issues indicate that a substantial change in funding delivery practice and underlying
relationships is required. The functioning of a healthy, democratic society is dependent on both the
community sector and government having the resources to work together to achieve mutually

beneficial outcomes.




Strengthening the community sector
The fragility of many iwi and community groups - and of the community sector itself - concerned
the Working Party. Many organisations face a constant battle to break even. Beneath the surface,

the viability of many groups is uncertain.

Contracting for narrowly defined services and the costs of increasingly complex accountability
requirements have increased the difficulties of finding resources for organisational and skill

development for community organisations.

Most groups experience government funding processes as a dilemma. Organisations have to balance
the struggle for funds against efforts to maintain independence and an advocacy role. The time
involved in seeking funds and completing accountability documents is resented by paid staff
employed to exercise policy and programme skills, and by volunteers who feel they offered their

time to support people in need, not to complete paperwork.

Iwi/Maori providers feel they battle at every step to establish their identity and their own direction.
This struggle is a constant drain on resources and a distraction from the work they have set out

to achieve.

Lack of investment in umbrella, national and strategic groups has weakened the development of the
community sector. This has been compounded by the inadequacy of research and basic data about
Iwi/Maori, community and voluntary organisations. Investing in developing infrastructure and skills

across the sector will be an important challenge in the next phase of relationship-building work.

Improving the capacity of central government to understand and work with community
organisations

Many community people felt that the government sector does not understand or respect the role
and the activities of their agencies. Some commented on a perceived ‘culture of contempt’ towards

the community sector over the past two decades.

There is a need for government to change the way it does business. The Working Party proposes

several steps to improving working relationships and practices.

The way forward
In focusing on ways of improving the relationship between government and Iwi/Maori, community
and voluntary organisations, the Working Party agreed there is not yet sufficient coherence across

the breadth of the community sector to support a formal agreement.

However, there is substantial and important work that can be done to develop a robust and

respectful framework of relationships.




The Working Party considered the broader concerns of Maori should be addressed as a government-
wide process led by the establishment of a high level, highly mandated body such as a Treaty of

Waitangi Commission.

To develop a pathway forward to an improved relationship between government and the community

sector, the Working Party proposes:
(®) several immediate actions to jump-start the work of rebuilding the relationship

(®) aStatement of Intent by the current Government, providing a clear commitment to building
the relationship. This would set out the principles and values on which government agency

attitudes and behaviour should be based
®) asecond phase programme of relationship-building comprising four strands:

— developing participatory democracy

— reviewing resourcing and accountability arrangements

— strengthening the community sector

— 1improving the ability of central government to understand and work with community

organisations.




Section One

Introduction
®
@




@ The contribution of formal and informal iwi and community groups to New Zealand society
is evident in every sphere of our lives. From sports coaching for schoolchildren to the
essential role played by our volunteer fire fighters, from foodbanks and meals on wheels to
preparing kai for a tangi, from budget advice to the Hikoi of Hope, from replanting pingao
grass to supporting Pasifika cultural festivals - New Zealanders volunteer in their thousands.
Participating in their free time and through paid work, they make a vital contribution to the
delivery of essential social, environmental and cultural services and to the development of

civil society.!

@ Releasing the full potential of this reservoir of collective effort requires strong and mature
relationships between government and community organisations, between the Crown and iwi,
between Maori and tauiwi,’ between central and local government, between rural and urban
communities, and across wider society. All New Zealanders benefit when the interactions
between these sectors are based on co-operative decision-making, mutual accountability and
a climate of trust and respect that enables people to participate in the processes that govern

and shape their lives.

&) More than a decade of social and economic change and state sector reform, however, has left
many in community organisations mistrustful of government and feeling undervalued and
disempowered in their dealings with the state bureaucracy. Despite their resilience and ability
to keep on tackling the hard issues, New Zealanders with a wealth of experience at the heart
of their communities have a deep sense of exclusion, of being ‘left

out of the loop’, when key decisions are made. While there are “We have learnt

not to trust. They
community sector,’ securing a more positive ongoing relationship hold all the cards

signs of a cautious optimism now emerging in parts of the

will require considerable further work and a significant

They are not
really interested
in what we say.”

commitment. Finding a way to overcome the residue of negativity
and proposing a way forward to a relationship based on mutual

respect is the focus of this report.

Working Party purpose

@ 1n recognition of the need to restore a positive relationship, the current Government
established the Community and Voluntary Sector Working Party in August 2000 to consider
the scope of a proposed agreement between government and Iwi/Maori, community and
voluntary organisations.* The focus of any agreement - or other recommended measures -
would be on achieving a positive and effective working relationship between the government

and community partners.

1 Refer to the Glossary and further discussion in Section Two paras 57-58.

2 Refer to the Glossary: tauiwi is used in this report to refer to all non-Maori New Zealanders, including pakeha, Pacific
peoples and other groups to avoid the negative associations of the term ‘non-Maori’.

3 Association of Non Government Organisations of Aotearoa (October 2000) ANGOA Confidence Survey.

4 Refer to the Glossary and further discussion in Section Two paras 135-138. In this report the phrase ‘lwi/Maori, community
and voluntary organisations’ is used in referring to the set of organisations encompassed by the Working Party’s terms of
reference. ‘Community sector’ is used in referring more generally to that group of organisations as a ‘sector’. On occasions,
specific reference is made to iwi organisations where these are considered to have an interest that is distinct from Maori
organisations as community groups.




@ The complexity of the task was evident from the outset, with questions about the definition
and breadth of the ‘sector’ interested in the discussion surfacing in the initial process of
selecting members and setting up the Working Party. Difficulties in defining the community

sector continued as a recurring theme in the Working Party’s deliberations.

@) The Working Party was aware of wider international interest in the nature of relationships
between governments and the community sector (sometimes referred to internationally as the
‘non-government or NGO sector’, the ‘third sector’ or, simply, the ‘voluntary sector”).
Members felt strongly, however, that the unique mix of issues in the New Zealand context
does not allow for an easy transfer of analysis or relationship models from other countries.

Key elements that give our debate a New Zealand flavour are:

(®) a significant indigenous population, Maori, whose activities, interests and organisations
are very much part of the New Zealand community sector, but also have a political or

constitutional status beyond the sector itself

(©) the existence of the Treaty of Waitangi and significant unresolved issues throughout the

160 years since it was signed

(®) distinct, vibrant and sizeable Pacific peoples’ communities and organisations that do not

fit neatly into Western definitions of voluntary sector activity

(©®) a strongly centralised political system, with a local government role that is less

extensively developed than in many other countries

(®) a period of radical neo-liberal economic and state sector reforms, regarded by many as
more extreme than those of any other nation, and which have substantially changed the

nature of the state in this country.

@ Throughout the Working Party’s deliberations, it was evident that Iwi/Maori organisations
have a strong interest in the community sector but do not feel entirely or solely part of it. For
many Maori, there are no clear distinctions between their relations with the Crown as Treaty
partners and the exercise of tino rangatiratanga within that relationship, and their role in
delivering social, health, education and other services to Maori as citizens (the practice of
manaakitanga). This proved a frequent focus of discussion both within the Working Party and

with Iwi/Maori and other groups with whom the Working Party met.

€D There was a clear sense that Maori continue to feel disempowered and suspicious of the
Government and government agencies and many have become increasingly resolute in their
quest for iwi self-government and greater control over their

own future and resources. For Iwi/Maori organisations, an

“A good relationship is

improved relationship between government and the one that supports tangata

mmuni rm ilt on hat provi
community sector must be built on processes that provide whenua to express

licit constitutional r nition of iwi . .
explicit constitutional recognition of iwi as tangata whenua themselves and exercise

self-determination or tino
rangatiratanga.”

5 Refer to Section Two for further discussion on these terms.




The Working Party was aware of a significant gulf between this position and the responses of
other New Zealanders, with views ranging from open hostility to discussion of Treaty issues,
to an assumption that any disparities are primarily matters of socio-economic disadvantage,
through to an acceptance of at least some degree of iwi self-government. The distance yet to
be travelled in reconciling these viewpoints seemed at times immense. Resolution goes
beyond the brief of the Working Party. Nevertheless, members agreed that lack of progress in
addressing matters relating to the Treaty of Waitangi and New Zealand’s colonial legacy
continues to impede the development of a positive, forward-looking relationship between

government and the community sector in this country.

Examining the character and needs of Pacific peoples’ organisations was also an important
consideration. Pacific communities in New Zealand have traditionally met their needs
through church-based linkages, focusing on nurturing wider family and community
groupings. Over the past 30 years, this approach to serving the collective interest has been

developed and adapted to meet the diversity of the lives of Pacific peoples in New Zealand.

The Working Party was keen to capture the character of existing and emerging New Zealand-
based Pacific peoples’ organisations and to ensure their views and perspectives were
adequately canvassed. Contact was made with Pacific groups in the course of discussions and
comments from these are reflected in the report. Pacific peoples’ issues and interests,
however, are poorly covered in statistical data and formal research, and this limited the ability

of the Working Party to canvass this dimension of the sector.

Statements from Pacific peoples indicated a spirit of optimism in their relations with the
Government. New Zealand-based Pacific communities draw heavily on their own resources
in meeting the needs of their members and this has encouraged innovation and self-reliance.
These resources are limited, however, and Pacific peoples’ organisations have struggled to
survive. Pacific communities and organisations are currently working through a process with
government to develop a fresh relationship more responsive to Pacific-based life-styles and

their capacity to develop their own solutions.

Similarly, the Working Party was aware that, in addition to earlier immigrant Dutch, central
European and Chinese communities, people from a range of Asian and other minority ethnic
groups are increasingly developing distinct cultural identities as part of a growing acceptance
of diversity and a more mature perception of what it is to be a New Zealander. Minority
ethnic community organisations often reflect a strong commitment to extended family life,
with ‘community service’ viewed as an extension of family care-giving responsibilities. The
Working Party acknowledged that this was a factor in the difficulties faced in developing an
agreed and succinct definition of what might be construed as ‘the community and voluntary

sector’ and the boundaries between this and family and business life.




Working Party’s approach to its task

& The Working Party began by clarifying its terms of reference recognising the context of the
Treaty of Waitangi and the range and complexity of the relationships involved. Given the
short four month period available for information gathering and deliberation, members

agreed this first phase of relationship-building work would:
(©®) draw on existing data and research

(©) limit outreach or engagement contacts to a ‘sampling’ of the views of key national
and umbrella group representatives and a cross-section of the Iwi/Maori and

community organisations

©®) work through a government sector officials’ reference group® to ensure the wider group
of government agencies was able to contribute to analysis of the issues and identification

of areas for further action.

@ Throughout its preliminary steps, Working Party members found themselves under pressure
to respond to mounting interest. Members were aware, however, of the need to balance the
task of completing an initial scan of the issues, with the challenge of engaging the iwi and

community sectors in building ownership of the task over a longer period.

€ A ‘sampling approach was adopted to test the views of a cross-section of Iwi/Maori, Pacific,
urban and rural community people, and to gain information on which to base
recommendations for a more extensive engagement process in the next phase of the work. A
set of key questions was developed and these were adapted for use as required (see Appendix
One).

&) The outreach programme’ - conducted mainly from September to November 2000 - involved

three tiers of engagement:

(®©) anumber of Working Party initiated consultation sessions with both government

officials and a sample of community representatives

©®) collaboration with community and Iwi/Maori organisations to convene local community

meetings to consider the issues raised by the Working Party
(©) taking advantage of existing meetings and conferences.
€ In addition, the Ministry of Social Policy hosted a page on its website which provided:
©) information about the Working Party and its task

©®) a schedule of engagement events including those initiated by community groups

themselves

(©®) reports from the meetings

6  The Officials’ Reference Group comprised officials from interested government ministries and departments. It provided a
government perspective on issues raised as well as ensuring the Working Party was informed about other work across
government in areas related to the Working Party’s interests.

7 See Appendix One for a list of community engagement meetings, Appendix Two for a list of people and organisations
that addressed the Working Party during its meetings and Appendix Three for a list of written submissions to the Working
Party. The full text of the submissions is appended to the report.




(®) submissions to the Working Party from individuals and organisations who agreed to

their work being displayed

(®) an opportunity for people looking at the site to send in further written comments or

submissions on the key questions and any other issues.

& One particular issue was the difficulty of reaching beyond the social services® sector. In
setting up the Working Party, efforts were made to contact national and umbrella group
representatives in the health and social services, aid and development, sport and recreation,
emergency services and environment sectors. A wide range of these and other agencies also
received written material. Through community meetings, the Working Party met with
Iwi/Maori groups, and people from youth, arts and heritage, emergency services, recreation
and sport, women, disability support, refugee and migrant, community employment,

Pacific peoples’ and other networks.

€D [t was recognised, however, that these sessions only touched the

“Young people want

surface. For wider ownership of the process, there is a need to

a place at the table.”

build on these initial contacts through Phase Two of the

relationship-building work.

€D The views collated through engagement meetings and written
submissions were reviewed and scrutinised carefully, providing insights into the barriers
to good working relationships between government and community organisations, as well
as examples of areas where interaction is working well, and constructive ideas for the

way forward.

€ There were strong and recurrent themes across the country and across different sector groups,
with only minor differences in flavour. The substantive issues were very clear and these,
along with a review of existing New Zealand-based research and data, have informed the
Working Party’s findings. Details and notes from the

meetings and submissions are appended to the report.

“The fact that the

€ As the complexity of the task emerged, the Working Party Working Party has been
reached agreement with the Minister Responsible for the established in the way
Community and Voluntary Sector that its preliminary it has is indicative of
findings and draft recommendations would be provided to political commitment to
him late in December 2000, with a final report formally a new way of going
presented in March 2001. about this discussion.”

8  See Glossary: social services sector is used in this report to include health, welfare and other related social services.




Current policy context of the Working Party’s deliberations

€ The Working Party was aware that its deliberations have taken place in the context of other
national and international debates of great significance to the people of New Zealand. These

include:

©) discussion between iwi and the Crown regarding their Treaty-based relationship and the
implications of this for the Government, the public sector, community organisations and

New Zealand as a whole

(®) questioning the responsiveness and, for Maori, the legitimacy, of current democratic
institutions and practices, for instance through the introduction of MMP and the
development of public and community involvement on boards and other governing
bodies

©®) the review of the roles and functions of local government and its powers in relation to

both central government and its constituent communities

(®) within the national and international community sector - discussions, seminars,
conferences and developmental projects exploring social cohesion, civil society and

partnership.

€) These debates each impinge on the Working Party’s interests and have informed its work. In
particular, members considered the implications of the Crown’s relations with iwi to have
direct relevance to its brief and this is addressed throughout the report. The role of local
government is touched on in Section Five and included in recommendations for further

action in Phase Two of this process.

€ A number of concurrent and related government strategic policy development processes,
reviews and working parties have been running in parallel to the Working Party. A summary

of these is provided in Table (i) on the following pages.




Table (i)
Concurrent government reviews and policy processes, March 2001

®) The Adult Education and Community Learning Working Group is
advising government on working with iwi and community groups to
strengthen and maintain Maori, Pacific peoples’ and all communities,
through education and training.

®) The Ministerial Task Force on Sport, Fitness and Leisure reported in
January 2001 on a vision and strategy to encourage and sustain the interest,
participation and achievement of New Zealanders in sport, fitness and
leisure, including reviewing long-term structural arrangements.

©®) A Review of Gaming is addressing concerns about the ad hoc development
of the gaming sector with its web of regulations and inconsistent statutes,
rapid growth in turnover, increasing participation and the introduction of
new technologies. The new review will establish the basis of a thorough
overhaul of existing legislation.

(®) The Minister for Arts, Culture and Heritage initiated a review to develop a
strategic plan for the cultural sector, including regional and community-based
arts activity. During April and May 2000, public submissions were sought and
the review team reported to government in mid-2000.

®) Te Puni Kokiri is leading work to improve government support for the
development of Maori social service providers focusing on means of
strengthening the ability of the providers to deliver services and also ways
in which government agencies can improve their funding and contracting
arrangements with lwi/Maori groups.

©®) The Ministry of Pacific Island Affairs is leading parallel work to improve the
capacity of Pacific peoples’ social service providers to meet the needs
of their communities and to ensure government agencies work with Pacific
peoples’ organisations in this regard.

©®) The Inter-Departmental Working Group to Examine Issues and
Support Options for Community-based Rescue Services has reported
on the provision of community-based rescue services, relationships with other
community and statutory prevention, education and rescue services, gaps
in provision, funding and other support, and options for government’s
involvement.

(®) Treasury is leading a project to develop guidelines for government
agencies contracting with non-government organisations including
both not-for-profit and for-profit organisations.

(®) A State Services Commission review of government funding to
non-government organisations is examining the extent and nature of
current funding relationships between government and non-government
organisations.
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The Ministerial Reference Group on the International Year of Volunteers
2001 is developing a national plan of action which includes proposals

for celebrating the Year and ongoing steps to enhance volunteering in

New Zealand.

A Review of Taxation of Charities is proposed to consider the definition and
governance of charities for tax purposes, the nature of government’s support
through tax mechanisms, and a number of specific charities-related tax issues.’

The Ministry of Social Policy and the Ministry of Youth Affairs are leading a
consultative process to develop an Agenda for Children which will include
a five-year government plan to achieve a vision for improvements in the lives
of children in New Zealand.

The Ministerial Review of the Department of Child, Youth and Family
Services conducted by retired District Court judge, Michael Brown made
recommendations for improving the care and protection services of CYF. The
report entitled Care and Protection is about Adult Behaviour was released

to the public in March 2001.

The New Zealand Positive Ageing Strategy links the policies and services
of a wide range of government agencies, identifying key areas that contribute
to positive ageing, in order to improve opportunities for older people to
participate in the community in the ways that they choose.

The New Zealand Disability Strategy (NZDS) will provide a vision and
strategic framework to enable the participation in society of people with
disabilities by promoting opportunities and removing barriers. It is intended
to launch the final NZDS in April 2001. The strategy will inform and influence:
decisions about the administration of disability support service funding; a
Vocational Services Review; and a review of the Sheltered Employment and
Disabled Persons Employment Act.

The New Zealand Health Strategy (NZHS) provides a strategy for the wider
health sector, as well as identifying the priority areas government expects
District Health Boards, and all those working in the health sector, to address.
The NZHS embraces more specific health strategies, such as the Child Health
Strategy, the National Mental Health Strategy, the Mental Health Commission’s
Blueprint for Mental Health Services and the recently released draft Future
Shape of Primary Health Care strategy.

The March 2001 report of the State Sector Standards Board provided
comment and a draft statement of the Government’s expectations of the
sector (now issued). The Board will continue to provide an annual and
independent ‘outside’ view of the ethos of the state sector.

See Section Five Part A.
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Each of the above reviews and policy development processes has significant implications

for iwi and the community sector. The Working Party was aware of cross-cutting themes
threading through these exercises, but it was not possible within the time available to explore
these common issues in any depth. Members noted, however, the pressure placed on
Iwi/Maori, community and voluntary organisations through this further period of policy
review and new policy development - even where the changes may in themselves be
welcomed. It is critical officials involved in each process are informed about parallel

discussions and take care to co-ordinate consultation and engagement with the community.

The establishment of the Working Party was a product of wider and ongoing discussion,
both within the iwi and community sectors, and between these sectors and government
agencies, about how government engages, or should engage, with community organisations
in developing and implementing new policy directions. There are a number of examples of

this dialogue currently in action, including:

©) the development of relationship protocols between the Ministry of Foreign Affairs and

Trade, and aid and development organisations

©) the gathering momentum amongst iwi social service providers for devolution of funding
which challenges government agencies to find ways of enabling autonomous and holistic

service delivery by Iwi/Maori groups

©) development by the New Zealand Police of a range of memoranda of understanding
and relationship agreements with other government agencies, iwi and community
organisations such as Victim Support, Neighbourhood Support and the National

Collective of Independent Women’s Refuges

(®) within the social services sector, the work of three umbrella organisations - the
New Zealand Federation of Voluntary Welfare Organisations, the New Zealand Council
of Social Services and the New Zealand Council of Christian Social Services - to improve

interaction between themselves, with Maori and with government

(©) alongside this initiative, a broader non-government organisation forum, the ‘Community
Sector Roundtable’, is also pursuing an informal programme of discussions, aimed at
building the effectiveness of non-government organisations in meeting their own

objectives, and engaging with government.

The Working Party report
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In Sections Two, Three, Four and Five of this report, the Community and Voluntary Sector
Working Party states its conclusions based on consultations and examination of other
material over the five-month period from August to December 2000. Section Six proposes
a way forward to achieving a ‘robust and respectful’ relationship between government and
Iwi/Maori, community and voluntary organisations. The balance of this opening section

provides a brief discussion of the material covered in Sections Two to Six.




Scope of the ‘community and voluntary sector’

As noted, in addressing its terms of reference, the Working Party was immediately confronted
by issues of definition and scope, in effect presenting a conceptual ‘catch-22’". Ideally, to
examine the relationship, to agree on the range of groups to be consulted and to determine
the government agencies to be brought on board, a consensus on the broad scope of the
community partner in the relationship would assist. There is no widely accepted ‘definition’
or understanding of the ‘community sector’ in New Zealand, however, and this in itself

formed part of the Working Party’s deliberations.

Addressing this issue involved considering first what is meant by ‘community’, and then

the nature of the organisations that might be considered to comprise a ‘community sector’.
While ‘community’™® can be used to describe a variety of activities or collective groupings
(sometimes, for instance, society itself), the term is generally used to convey two broad ideas:
a network of relationships based on common identity, interest or purpose, and/or a sense of

locality, a territory or place where people interact.

The Working Party was aware there are differences in experience and particular issues for
people in different geographic locations, such as rural communities, and for communities

of common interest or identity such as people with disabilities, youth, older people, women,
and gay and lesbian people. Efforts were made to ensure that the views of people working
in organisations within these groups or ‘sub-sectors’ were heard and listened to. The time
available, however, was limited and, in general the report focuses more on the broader

shared issues, than on needs or issues particular to any one group or sub-sector.

Part I of Section Two considers the definition and scope of the organisations that might be
considered to comprise an ‘Iwi/Maori, community and voluntary sector’. The Working Party
agreed that it was not possible to force the components of this broad set of organisations into
one ‘sector’ or mould. To ring-fence the ‘untidy™* but dynamic diversity of this collection of
organisations in an arbitrary manner would have been a difficult task, distracting from the
Working Party’s key objective which was to develop a better understanding of the iwi and

community sectors in New Zealand as a means to improving their relations with government.

Scope and nature of government
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Iwi/Maori, community and voluntary organisations interact with government primarily
through contact with front-line advisory or regional operational staff. The government
processes behind the decisions made by these staff are often not clear. This reflects in part
the distancing of government from communities and the complexities of modern public
administrative systems, heightened by several aspects of the state sector reforms of the
1980s and 1990s.

There is considerable material available internationally on the definition and characteristics of ‘communities’. For a New
Zealand-based discussion see: Department of Internal Affairs (April 1997) Building Strong Communities: A Think-Piece.
‘Untidy’ has sometimes been used in a negative sense to describe the sector. The Working Party considered the diversity
and complexity of the sector to be a strength.




€ Key aspects of the ‘market’ models and new management reforms characterising the changes

within the New Zealand public sector include:
(©®) a ‘policy/operations’ split - the separation of policy from service delivery

®) a ‘funder/provider’ split - involving a move from submission-based organisational
funding to contracting for specific services as the primary means of managing
relationships between government agencies, as funders, and separate government and/or

non-government organisations, as providers

(©) greater use of a range of private sector management practices ranging from use of the
language of the ‘market’ within core government services to commercialisation and

privatisation of some activities.

€ Part Il of Section Two expands on the way in which these changes are displayed in current
practice within government agencies. The wider context of the changes and issues arising
from their impact on the relationship between the Government and Iwi/Maori, community

and voluntary organisations is discussed in Section Four.

Relations between Iwi/Maori and the Crown

€D Asnoted, the Working Party heard clearly from Maori - and also from others - a perception
that the failure of successive governments to address Treaty-based issues continues to
pervade the complex relationships between government agencies and iwi and community

organisations, and between Maori and other groups within the sector itself.

€ In particular, frustration with the slow pace of change was very much to the fore in
discussions about social service delivery for Maori. In 1988, the Piiao-Te-Ata-Tii report
referred to a ‘litany of sound’.”? For many Maori, while that process focused on the activities
of the former Department of Social Welfare, it represented an analysis of issues applicable
across the wider public sector. Fifteen years later, the Working Party noted the ‘litany’ of
references to Piiao-Te-Ata-Tit and members were alarmed by the strength of feeling that the

promise of that process and the final document had not been realised.

€ Acknowledging that resolution of outstanding Treaty-based issues was beyond its brief, the
Working Party proposes establishment of a high level body to advise on ways of working
through the political and constitutional issues of self-determination. Other proposals,
possibly to be carried out by the proposed high level body, are also recommended. Section

Three outlines the basis for these proposals.

Unravelling the problem
@) The Working Party was keen to focus discussion on developing a vision of a ‘robust and
respectful’ relationship and steps towards achieving that vision. In listening to the voices from

iwi and community organisations, however, it became clear the process could not move on

12 Ministerial Advisory Committee on a Maori Perspective for the Department of Social Welfare (September 1988)
PUao-Te-Ata-Td, Department of Social Welfare, p21.




without acknowledging the depth of frustration and resentment amongst many people active

in local communities. For many of these ‘voices’, the common thread was an overriding sense

that their views and concerns have met with, at best,

unresponsiveness and, at worst, a ‘culture of “There is a sense that the

contempt’ from state institutions. voluntary sector is considered
to be second rate.”

Comments from community representatives and government officials illustrated the
deep-seated nature of the difficulties in the current relationships between government,

iwi and the community sector. While there were differing views on some issues, there was

a general consensus that the social and economic reforms of the 1980s and 1990s had led to
fundamental and unresolved tensions. There was a strong sense that the persistent poverty
and disadvantage experienced by many communities marginalised during the period of
change continue to be an open wound that must be addressed. Working Party members
noted a certain irony in social service organisations
being required to accept market models to address “Government does not appear
situations that many would regard as having arisen to trust the community sector.”

from market failures.

These issues are explored in more detail in Sections Three and Four. In summary, the

Working Party identified five major issues in the relationship:

(®) concerns about the relationship between the Crown and iwi, characterised by a desire
of Maori for self-determination and control of the resources and policies affecting their
future and wellbeing, and, on the part of government, an apparent inability to satisfy

Maori aspirations

(©) asense of having been excluded from key policy decisions and a desire for a more
participatory style of government with opportunities for greater involvement in setting
the policy agenda, determining options, making decisions and monitoring and

evaluating services and policy impacts

©®) atall levels and across a wide range of organisations, a frustration with government
funding and accountability arrangements, summed up by many as opposition to the

‘contracting model’

(®) a concern about the ‘health’ and strength of community, voluntary and Iwi/Maori

organisations and their ability to pursue their own goals

(®) a more general concern about the ‘culture of government - the attitudes and
behaviour of government agencies and officials and their lack of understanding of

the community sector.




The Working Party was very aware of the social service orientation of many of the
organisations taking part in community engagement meetings and contributing written
comment. This reflected the original impetus for the exercise which was largely, but not
solely, from within the social services sector. The Working Party actively sought the views

of key representatives of other groups across the broad community sector (see para 19)
throughout the process. Feedback from people involved in areas such as sport and recreation,
emergency services and community arts indicated that many of the issues raised are common

across the sector.

The themes in the views heard by the Working Party are also features of similar discussions
in Australia, the United Kingdom, Canada and other countries of the Commonwealth. As
noted, however, the Working Party considered it important to learn from, but not to transfer

uncritically, the responses to these issues developed elsewhere.

The Working Party was also very aware that much of the deep feeling expressed by people
active in iwi and community organisations arose from their experience of the past two
decades and did not necessarily reflect their views of the fresh approaches initiated by the

current Government.

Other issues
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The Working Party also considered background material provided by officials and others on
four topics of particular relevance to the role of iwi and community organisations and their
relationships with other parts of New Zealand society and the international community.

These topics are:

(®) taxation and charitable status

©®) relations with local government
©®) relations with the business sector
(©) international relations.

The background and current issues in relation to these topics are set out in Section Five.
The Working Party considered there should be further work in each of these issues in Phase

Two of the relationship-building work.

Developing a ‘robust and respectful’ relationship

o

The Working Party’s overarching brief was to consider the relationship between government
and Iwi/Maori, community and voluntary organisations. Within this framework, however,
there is a complex web of significant relationships: between iwi and the Crown, and Maori
and other community organisations; between central and local government, and between
local government and communities; between urban and rural communities, between larger
national and umbrella groups and local, grassroots community groups; and across the many
elements of the community sector, including Pacific peoples’ organisations, social services,
disability services, environment, sport and recreation, faith-based groups, aid and

development, women, youth, gays and many others.




€ The Working Party explored the concept of a formal agreement and concluded that while
such an agreement might be a desirable goal, the pre-conditions are not present in New
Zealand. A formal agreement presumes two or more parties that are clearly identified,
understand each other, and have a mandate to enter a formal commitment. At present, there
is no clear consensus across Iwi/Maori, community and voluntary organisations that they
constitute a single ‘sector’. Nor is it clear how such a broad collection of organisations might
manage the process of negotiating a formal agreement. While representatives of iwi-based
groups may consider they have the authority to enter into formal Treaty-based agreements or
protocols with government, there is no clear set of collective or umbrella structures through
which the community sector, in its broadest sense, could come together to agree on a single

formal agreement.

€& In reaching this conclusion, the Working Party recognised that the diversity and pluralism is
an important feature, and indeed strength, of the community sector. Developing one single
body able to act as the ‘voice’ of the broader community sector is not likely to occur in
New Zealand. Finding alternative ways of working cross-sectorally to ensure strong and
effective umbrella, national and strategic groups able to promote the common interests of

the community sector is critical and requires clear and specific investment by government.

@) There are also a number of steps that can be taken towards preparing the ground for a
more formalised agreement. In addition to identifying actions to help in strengthening the
community sector, the Working Party considered the current Government should

demonstrate its good faith through a Statement of Intent

providing a clear commitment to building the relationship “Government needs to
with the community sector. A statement of this nature nurture its relationship
would acknowledge current difficulties in the relationship with community

and set out the principles on which government agency organisations.”

attitudes and behaviour should be based.

The way forward

@ Developing a positive and effective relationship between government and Iwi/Maori,
community and voluntary organisations will require both immediate steps and commitment

to a substantial programme of work together over time.

€@ The Working Party considered that the broader concerns of Maori in regard to Crown/Iwi
relations should be addressed as a government-wide process led and supported by the
establishment of a high level, highly mandated body, such as a Treaty of Waitangi
Commission, to advise on future directions, including facilitating the strengthening of iwi

organisations.

€@ n developing ways of achieving an improved relationship between the government and the
community sectors, the Working Party considered that a critical first step should be issuing
the proposed Government Statement of Intent (see above), followed by a plan of action in

two stages:




IMMEDIATE ACTION:

recommendations to jump-start the rebuilding of the relationship. These steps
would have a positive impact and would also demonstrate this Government's
good faith and commitment to change.

PHASE TWO: BUILDING AND STRENGTHENING THE RELATIONSHIP:
a longer-term process involving four strands of ongoing work:

— developing participatory democracy

— reviewing resourcing and accountability arrangements

— strengthening the community sector

— improving the ability of central government to understand and work with
community organisations.

This proposed programme of work, to be monitored and led by a small steering group, is
outlined in Section Seven of this report. The recommendations also include a list of research
projects that would facilitate better understanding of the iwi and community sectors and their

contribution to New Zealand society.




Section Two
The partners in

the relationshi
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€@ The roles of the state and of community and voluntary organisations, and the boundaries
between them, have evolved over time and cannot be precisely defined. Throughout much of
the last century, the development of health, education and social services was characterised
by the rise of the welfare state, with voluntary organisations often playing an innovative role
in response to emerging needs and developing services that were later accepted as activities to
be supported or delivered by the state. More latterly, this trend has been complicated by the
state pulling back from some areas of delivery and communities and families again picking
up important support roles. At the same time distinctions between government, community
and private sector activities have become blurred as government agencies adopted business
methods of operating and then required iwi and community organisations to make similar

adjustments.

@) The post-war period also saw a flowering of rights-based and special interest community
groups. Many of these, such as Amnesty International, Greenpeace and Oxfam, are offshoots
of international organisations or, as with the longer established National Council of Women,
have strong international links. Others, such as the Auckland and Wellington Peoples’
Centres, the Pacific Island Church (PIC) Netball Club and ECO," are very much New
Zealand grown. The development of these community groups has often matched parallel
developments within the government sector as new functions, new legislation and new

state agencies are formed.

€@ The contributions made by iwi and community organisations and their individual members

are critical to the health and wellbeing of our society and form the basis of civil society."

“Citizens and their collective endeavours constitute the basic fabric of any society.
Individually and together, citizens have always acted voluntarily to improve their

communities and societies.

“Such action takes many and varied forms. These include:

©®) Struggles for freedom and independence
(®) People’s movements and organisations

(®) Campaigns for social, economic and environmental improvement, and for

human rights

(©) Establishing community organisations engaged in a wide range of activities,

including tackling poverty, employment creation and advancing education
(©) Preserving indigenous cultures

(®) Working for human security and peace.

13 Environment and Conservation Organisation of New Zealand (ECO).

14 There is considerable discussion in the international literature on the concept of ‘civil society’. Some commentators see
civil society as a category alongside the government, business and household sectors (i.e. as virtually equivalent to the
‘community and voluntary’ sector). Others view civil society as a ‘space’ or ‘location’ where the political, economic and
social interactions of all sectors together develop a sense of social solidarity and civil participation or citizenship. This
interpretation is the one used here.




“These and many other actions taken by people make up what is frequently referred to
as ‘civil society’. Such actions are the basis on which democracy, pluralism, respect for

human rights, good governance and the cohesiveness of society rest.”

@ While civil society is not the sole preserve of community organisations, “the existence of
a vibrant and responsive community and voluntary sector”' is an essential element of the
‘civility’ of any society. Recognising the value of this contribution, and the interweaving
interests of the government, iwi and the community sectors, the Working Party began
its review of the relationship between these, by considering the scope and character of

each ‘partner’.

Part |
Iwi/Maori, community and voluntary organisations in New Zealand PS

@ There is no widely accepted definition of the ‘community sector’. The Working Party
considered it was not useful to pursue a precise definition that might arbitrarily include
certain elements and exclude others. The approach taken was to focus on developing a better
understanding of iwi and community organisations in New Zealand, to appreciate their
diversity, to describe some of the common features of the ‘sector’ in which they operate, and
to incorporate this understanding into proposals to ensure a way forward in improving their

relationship with government.

Concepts of the ‘community and voluntary sector’

@) 1t is common to discuss society in terms of three key sectors - the public or state sector, the
private or commercial sector and the household sector. There is, however, another set of
groups, organisations and networks that are neither government nor business nor household,
but have an active and visible role in society. Unlike the other three sectors, this ‘sector’
(sometimes referred to as the ‘third’ sector'”) does not have a generally accepted definition

or even any shared language for discussion.

@ One of the reasons for this lack of agreed definition is the complexity of the sector. In a sense
a distinct sector does not exist. Rather, it is what has been referred to as a “bewildering array
of organisational forms, activities, motivations and ideologies”.'* Organisations and activities
that may be included range from, at one end, symphony orchestras, the social justice stream
within major churches, top grade sports teams and national social services organisations to
marae committees, informal children’s play groups, self-help groups and neighbourhood
networks at the other. Equally, this complex array of roles and functions meets the needs of
a number of quite different ‘stakeholders’, from government itself, to businesses, families

and individuals as ‘clients’ or ‘members’.

15 Commonwealth Foundation/Civicus (September 1999) Citizens and Governance: Civil Society in the New Millennium, pp
9/10.
16 NZ Federation of Voluntary Welfare Organisations (2000) Community and Voluntary Sector Relationship with Government.
17 Referred to as the ‘third’ sector in relation to the state and business — with the household sector forming a ‘fourth’ sector.
18 Kendell, J and Knapp, M (1995) A Loose and Baggy Monster: Boundaries, Definitions and Typologies, in J Davis,
C Rochester and R Hedley (eds) An Introduction to the Voluntary Sector. Routledge. London




“Given its diversity and wide-ranging
‘reasons for being’ the sector cannot be

boundaried. Many organisations do not
Government therefore needs to take fit easily into ready made categories.”

care in talking to Iwi/Maori,
community and voluntary organisations not to presume that these constitute a coherent
grouping with a single voice. Clearly, ‘one size fits all’ approaches do not accommodate the

diversity and pluralism that are the strengths of the community sector.

A second reason for the lack of a firm and shared definition is that it is often assumed that
people know instinctively what is meant by ‘community’ without having to define the sector
or agree on its boundaries. Individuals join, support and work for a range of formal and
informal groups without the need for a definition or a set of criteria. More so than business
or government, this third sector can exist without any formal recognition because the entities
that are part of it do not necessarily have to meet any legal requirements. Most people have
only a small amount of knowledge of the sector, limited to the part in which they are

involved. This hides its complex nature.

A third reason for the lack of a formal or recognised definition is the dynamic nature of the

community sector:

“What is generally known as ‘the voluntary movement’ is a living thing. New
organisations are formed to meet newly discerned needs. Others die. Yet others change
their emphasis or venture into fresh fields. Relations with statutory authorities are
constantly changing with new legislation or changes in administration. There is nothing
static about the scene. This means that we have not been able to look at a timeless framed

”19

picture, but rather a particular ‘still’ in a moving film.

A further reason is the paucity of research, nationally® and internationally. Research that does
exist usually focuses on the more formally structured components, such as legally constituted
service organisations. In New Zealand there is some data from the census and the soon to be
published findings of the Time Use Survey” but only limited research about volunteers and
volunteering, and very little about the organisations in which they volunteer. While there is
some statistical data that helps to ‘size’ the sector, the information does not greatly assist

understanding of its characteristics or contribute to the development of a working definition.

Concepts of ‘community’ and ‘voluntary’ activity

67

The term ‘community’ is generally used to convey the idea of individuals sharing a network
of relationships and forming a common identity either on the basis of a shared locality,
common cultural and historical identity or through shared interests. ‘Community
organisations’ are, therefore, primarily characterised by a sense of ‘mutuality’ or ‘common

interest’.

The expression ‘voluntary’, however, is derived from the quite different notion of lack of
coercion or ‘acting from one’s own free will’. This is a critical point of difference between the

‘state’ sector on the one hand, drawing on significant powers of coercion in its relationships

19 Wolfenden Committee Report (1978) The Future of Voluntary Organisations, p13.

20 Nowland-Foreman, G (2000) Civil Society in Aotearoa NZ — A Review of the Literature provides a useful collation of
available reports and articles on non-government organisations in New Zealand.

21 Refer to paras 134 and 137-138 later in this Section of the report.




with citizens, and the ‘voluntary sector’ on the other, where relationships and activity are
based on freedom to choose whether or not to join in. While very strongly associated with
the idea of ‘unpaid’ work, ‘voluntary’ activity can be paid or unpaid, and the activities of
‘voluntary’ organisations may depend on paid and/or unpaid staff or ‘volunteers’. The
essential characteristic is not the element of pay or reward but the notion of freedom

to participate.

The term ‘voluntary’ organisation also differs from the more general term ‘community
organisation’ in that it carries the idea of ‘charity’ - serving or caring for those ‘other’, and
usually less fortunate, than oneself. This understanding of ‘voluntary’ is a strong aspect of

the large number of faith-based organisations that characterise the sector in New Zealand.

These strands within the common understanding of voluntarism are not easily captured in
formal data collections. For instance, the 2001 Census has collected data about the more
limited concept of ‘unpaid work outside the household sector through organised groups’.
The element of ‘free will’ is difficult to explore in a survey of this nature, but is critical to
understanding the role of community and voluntary organisations in civil society and the
passion many bring to voluntary work. Government efforts to ‘require’ beneficiaries to
undertake work in community organisations have been criticised on these grounds as
‘conscription’ undermining the spirit of volunteering on which community organisations

are founded.

Maori have a distinct understanding of community and ‘voluntary’ work

The concept of ‘voluntary’ work is European in origin and not one that sits comfortably with
Maori culture and values. For Maori, there is no strong sense of ‘other’ within the whanau,
hapu and iwi, and no direct equivalent to the term ‘volunteering’. It has been suggested this

is likely to be a significant factor in Maori consistently under-reporting their ‘voluntary’
contribution in census and other research.”? Working together for the benefit of whanau, hapu
and iwi is a concept intrinsic to nga tikanga Maori, and not considered ‘voluntary’ in the
sense of ‘self-chosen’ or serving ‘others’. Providing care and assistance is simply the way it is -
“you know your place and you do your bit”.* The whanau, hapiiand iwi must be cared for,

the work done.

Some have suggested that for Maori ‘community and voluntary work’ needs to be described
according to its value - a-hua-tanga - as a measure of worthiness, focusing on principles and

standards based on:

tika - that which is right and proper
pono - having integrity
aroha - having compassion

manaakitanga - the implementation of aroha, caring for each other.

Taken together, these terms may provide a better understanding of the breadth of ‘community and

voluntary’ work for Maori - perhaps more aptly described as the ‘manaaki’ sector.**

22
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Nowland-Foreman, G (2000) Op cit, p11.
Quoted in Suggate, D (1995) An Overview of the Voluntary Sector. Department of Internal Affairs.
Jackson, M (November 2000) Presentation to the Working Party.




It may also be inappropriate to consider Maori community work or community organisations
to be part of any ‘sector’. As tangata whenua, Maori need to define their own space, sector or

sphere; others cannot do this for them.

The concept of ‘voluntary’ activity across other ethnic and cultural groups

While discussion about use of the term ‘voluntary’ has been highlighted by concerns about
its inappropriateness in the Maori context, it should be noted that the distinction between
personal caring for family members and contributing to the wider society is similarly blurred
in other cultural groups. For Pacific peoples and other ethnic groups where the extended
family forms the primary focus of social interaction, many areas of caring activity, community
participation and advocacy on behalf of family members would not be perceived as

‘voluntary’.

Comments from Pacific people who met with the Working Party expand on this view, noting
that their cultural dynamics and obligations leave little choice about serving the community.
For Pacific people, caring and advocacy become a matter of obligation and duty with
priorities determined by the community or extended family on the issues or needs to be
addressed. Feedback during the Working Party process from discussions with Ministry of
Pacific Island Affairs officials suggested that Pacific people involved in community work,
both inside and outside the wider church context, would answer the question: “Why are you
involved?” with responses such as: “You need to”, “I am helping my community”, “The need

is there”, “It’s expected”, or simply, “Because it’s the way we are”.

For people of all cultures, the impetus to engage in a community or ‘voluntary’ sector activity
in the wider community often stems from an initial experience in addressing a concern for a
family member. For instance, a parent concerned about the education of a daughter may join
a school Board of Trustees, or an experience caring for a family member suffering from cancer
may lead to ongoing contributions to hospice activities. The point at which the individual

defines this as ‘voluntary’ activity will differ both between cultures and within cultures.

Possible definitions of the ‘sector’ and their usefulness for New Zealand

Given the complexities of the ‘community and voluntary sector’ and the special character
Maori and Pacific peoples bring to New Zealand community organisations, can a clearer
picture be developed of the set of organisations that might make up the ‘community sector”?
Internationally researchers and analysts have suggested a number of methods for defining or
describing the characteristics of community and voluntary organisations as a ‘sector’. All offer

some insights, but none provides the complete picture.

Values and objectives

@

A common approach to describing the nature of community organisations is to refer to a set
of values that characterise the sector. This is particularly the case for faith-based
organisations. One suggested set of values described the key attributes of ‘voluntary’

organisations as:

“Democratic: based on freedom of association with services that reflect the views of a

section of the community.




Innovative: the ability to change to reflect changing needs is contained in its community-
based nature.

Altruistic: motivated by concern for others not by considerations of profit.”»

This list, however, does not sufficiently capture the concepts of social exchange, or enabling
individuals and households to participate in society and to identify and address common
needs. The use of ‘democracy’ also requires qualification. Simple ‘majority roles’ democracy,
with its tendency to create ‘winners’ and ‘losers’ and majority and minority voices, is not a
feature of charitable trusts or of organisations based on co-operative, consensus-oriented
decision-making. Taking a broader view of democracy, these organisations may in fact be
more inclusive and, in that sense, more democratic. For many Iwi/Maori and Pacific peoples’
groups, for instance, decision-making is driven by more deliberative processes focused on

reaching consensus about what is in the interest of the common good.

In a 1993 paper discussing the values, ethics, interests and attributes of the voluntary welfare

sector, David Robinson proposed:

“(i) independence — freedom of association
(ii)  altruism — concern for others;

(iii) collective (community) action”

as “core” values, arguing that these exist “in a state of tension which pulls between
independence and collective action, and concern for others both with the client group and
in terms of the wider community”.* Robinson also suggested that “service provision” and
“citizenship” each give rise to a range of values expressed through the voluntary sector:
democracy, addressing individual concerns, freedom of association, bi-culturalism and

multi-culturalism, altruism, equity and anti-bureaucracy and hope.”

These values are echoed in some initial findings from more recent interactive discussion
conducted by the Auckland-based UNITEC’s Not-for-Profit Management course
(Organisational Values — Culture and Values of the Not-for-Profit Sector in New Zealand), which

suggested the following values framework for community organisations in New Zealand:

“Defining values:

trust

independence (freedom of association)

altruism (concern for others)

co-operation and interdependence (collective action)
“Supporting values:

Stewardship

Hope

Inspired by passion.”

Ellis, M (1994) "Social Work in Voluntary Welfare Agencies", in R Munford and M Nash (eds) (1994) Social Work in Action,
Dunmore Press, p 63. Note: Ellis has inferred the three characteristics from a more general paper: Robinson, D (1992)
"Innovator or Government Agent — The Changing Role of the Voluntary Sector in New Zealand Social Services", a paper
presented at the 3rd Annual Conference of Research on Voluntary and Non Profit Organisations, Indianapolis, USA
Robinson, D (1993) "Values in the Voluntary Welfare Sector" in G R Hawke, and D Robinson (eds) (1993) Performance
Without Profit: The Voluntary Welfare Sector in New Zealand, Papers from an Institute of Policy Studies/NZ Council of
Social Services Symposium, Institute of Policy Studies, Victoria University of Wellington, p 106

Ibid, pp 109 - 111




€ While this second set of values is not in itself sufficient to define the community sector,
it does clearly provide a flavour of the self-perceptions of those who work within iwi and

community organisations.

Legal definition

€ This approach proposes that the use of the term ‘community sector’ should be restricted to
those organisations that meet a nation’s legal requirements for ‘non-government’, ‘charitable’
or ‘community’ organisations. In this way, community organisations could be recognised and
their interactions with other parts of society and the economy formally monitored. In
addition, the legal requirements place a certain degree of standardisation on the sector,
reducing its complexity and making it easier for individuals, other groups and government

to locate and relate to the organisations that comprise it.

€ In New Zealand, the relevant legislation includes:
Incorporated Societies Act 1908
Agricultural and Pastoral Societies Act 1908
Maori Trusts Board Act 1955
Charitable Trusts Act 1957
Maori Community Development Act 1962
Gaming and Lotteries Act 1977
Friendly Societies and Credit Unions Act 1982
Education Act 1989
Companies Act 1993
Te Ture Whenua Act 1993
Income Tax Act 1994
Community Trusts Act 1999

€ A major disadvantage of this approach is that it excludes a significant number of
organisations and, in particular, the more informal groups and networks that do much of the
work of the sector. A related difficulty is that an approach framed by the existing legal system
essentially cedes power to the state to define the sector, rather than driving and owning
the concept from within. A number of difficulties arise when government presumes to
understand the character and boundaries of non-government organisations. For instance,
initial discussions suggest this will be a critical issue in the proposed Review of Taxation of

Charities (see Section Five Part A).

Economid/financial definition

€ Another option is to attempt to identify members of the sector by the way in which their
financial resources are used. Under this approach, the primary characteristic of a community
organisation would be that its financial resources are not distributed to individuals for their
own benefit i.e. that the organisation does not pay out dividends to shareholders. Funds
accumulated are used only to provide and pay for services (be they services to ‘members’
or ‘non-members’) and the organisation operates on an assumption of collective ownership

or guardianship of its resources (see paras 95 and 96 below).




The usefulness of this approach is debatable. Some would argue that ‘non-profit distribution’
is a critical element in understanding the character of the community sector. For instance,

it does provide a basis for distinguishing community-based health services from Independent
Practitioner Associations (IPAs). It could be argued that one useful way of expressing the
difference between these two organisation types might be to consider whether the focus is on
making a living by achieving a profit (a commercial enterprise) or whether the purpose is to
conduct the activity itself with the social good resulting from the activity being the primary

objective (community group).

Others argue, however, that the real world is not so ‘tidy’. Many organisations primarily
established as small businesses may not distribute profit at all, opting instead to enrich
individual members through salary increases and accumulating value. Community-based
organisations, set up to advance the interests of their members may be almost
indistinguishable in operations from many small businesses. Similarly, some Maori trusts
distribute dividends, but are collectively owned and may regard themselves as part of the

‘community sector’ in other respects.

Function/role definition

o

A common approach to definition is to focus on function or role: the activity of the
community sector is defined and organisations and groups that fall within this are considered
part of the sector. While there is widespread agreement within the literature that function

or role is a critical characteristic, there is less agreement about what precisely those functions

or roles might be.
Some define function by the focus of the activities of the group, for example:

service providing - those that supply a direct service to people

mutual aid - those that focus on self-help or exchange around a common need

or interest

policy advocacy or campaigning - those that try to change policy or law on behalf

of others

individual advocacy - those that assist individuals with systems, structures, policies

or law

9 9 9 99

resource and co-ordinating - those that raise and channel resources to other

organisations.”

Others try to define the role the community sector plays in society. For example, the role

might be described as:
(®) advocacy and working for change

©®) developing local solutions to local issues

28 Brenton, M (1995) The Voluntary Sector in British Social Services, Longman, Kendall and Knapp (1995) Op. cit and
Salamon, L (1995) Partners in Public Service: Government — Non Profit Relations in the Modern Welfare State,
Johns Hopkins University Press




(®) providing avenues for citizen participation and upskilling
(©) expressing and fostering culture and identity
©®) developing networks of goodwill, shared understanding and trust.

€ This method of defining the sector usefully focuses on activities rather than structure. It can
therefore incorporate the breadth of organisations and groups, formal and informal, active in
the community. It is also able to incorporate many Iwi/Maori organisations and much activity
considered to be ‘voluntary’. It fails, however, to exclude many areas of state activity and some

private businesses.

Structural/operational

€ The structural or operational approach limits the community sector to organisations that are:

“formal (the organisation has some institutional reality), private (the organisation is
institutionally separate from government), non-profit (not returning profits to owners or
directors), self-governing (equipped to control their own activities) and voluntary (involving
some meaningful degree of willing participation, either in the actual conduct of the agency’s

activities or in the management of its affairs).”?

€D This definition is useful for research purposes because it is broad, but has sufficient structure to
allow for national and international consistency and comparison. This approach, however, can
include only certain types of formal organisations/groups. In the New Zealand context it may
exclude a significant number of more informal organisations, and Iwi/Maori and Pacific peoples’
organisations. It is also not clear whether the use of the term ‘voluntary’ refers to the full notion

of ‘non-coercive’ or simply implies that there is some element of unpaid contribution of effort.

€@ More significantly, the list does not make explicit the element of collective responsibility for
resources and direction that many see as a critical aspect of ‘community’ organisations. While
the concept of ‘ownership’ is usually central to the discussion of the nature of organisations, it
is less useful in considering iwi and community organisations. For this set of organisations, the
relationship is better captured by the notion of kaitiakitanga or stewardship. The organisation
does not belong to any member any more than it belongs to that member’s tipuna or mokopuna.
This relationship could be described as ‘keeper of the values’ rather than ‘owner’ of the assets

and resources.®

€ This difference has also been described as ‘ambiguous ownership’.”’ Community organisations
have multiple stakeholders: staff, volunteers, board members, clients, funders and
representatives from other agencies. All these play a role in making the organisation viable.
In the absence of formal ownership of the type understood in the commercial sector, community
organisation structures and processes are necessarily more complex and consultative. In such
a ‘political’ environment, issues of mandate are critical and frequently misunderstood by

government agencies.

29 Salamon, L and Anheier, H K (1998) "Social Origins of Civil Society: Explaining the Non Profit Sector Cross-Nationally",
Voluntas Vol 9. 3 pp 243-249.

30 Stansfield, J (October 2000) Presentation to the Community and Voluntary Sector Working Party.

31 Ibid.




The Working Party’s view

Given the complexity and dynamic nature of iwi and the community sector in New Zealand,
the Working Party agreed that it is not useful or necessary to provide a formal definition of
one cohesive ‘community sector’. There are clearly characteristics, however, that, on balance,
could be said to characterise the organisations that identify as part of this ‘non-government,

non-business, non-household’ sector.

The set of organisations that comprise the community sector could be said to have most or

all of the following characteristics, most or all of the time:

©) a clear sense of values: in particular, independence (freedom of association), altruism,
aroha (compassion), manaakitanga (caring for each other), pono (trust), co-operation

and interdependence, stewardship, hope and passion.

(©) purpose: a primary focus on ‘doing’ the work itself, on contributing to the social good
arising from the activity of the organisation, rather than on making a living or a profit

from it

©) function: fulfilling all or any of the following: advocacy and working for change;
mutual aid; developing local solutions to local problems; providing avenues for citizen
participation and upskilling; expressing and fostering culture and identity; and

developing networks of goodwill, shared understanding and trust.

®) structural or operational: separate from government, collectively owned and/or self-
governed on the basis of kaitiakitanga or stewardship rather than ownership, and not

returning profits to owners or directors.

What do we know about community organisations in New Zealand?
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Despite its small size, New Zealand has a large number of community organisations.>* At 30
November 2000 there were 21,444 registered incorporated societies and 11,582 registered

charitable trusts.”> Every year, around 3000 organisations are newly incorporated.**

Officials in the Ministry of Economic Development, the agency now responsible for managing
the registry, estimate there are a large number of apparently formal societies and other bodies
that have not kept up their registered status or have not registered and are therefore not
counted in these figures. The figures also do not include some of the formal Iwi/Maori
organisations such as those registered under the Maori Trusts Board Act 1955, the Maori
Community Development Act 1962 and Te Ture Whenua Act 1993. Nor do they include
school boards of trustees and other educational groups registered under the Education Act
1989.

International comparisons are difficult due to differences in legal requirements and terminology. However, compared to

Australia, which has a similar charities legislative framework, New Zealand has a higher number of charitable
organisations per head of population.
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Business and Registries Branch, Ministry of Economic Development 2001.
Ministry of Commerce Annual Report 1998, quoted in Garth Nowland-Foreman (2000) Op cit, p16.

It cannot be said that these are all ‘new’ organisations as some groups decide to incorporate after being in existence for
many years. Recent accountability changes within Lottery Services and CYF have resulted in some old established
organisations becoming legal entities for the first time.




Formally constituted organisations may vary tremendously in size and structure - from small,
primarily volunteer-based initiatives, operated as a collective and running on a few thousand
dollars a year, to large national organisations, with a corporate structure, hundreds of staff

and multi-million dollar budgets (see Table ii).

Formal and informal iwi and community organisations are also involved in a very broad range
of activities. There are community groups to be found in almost every field including:

arts, culture and heritage

consumer protection/legal advice

sport and recreation

children, youth and education

environment

health

social services

disability support services

politics and advocacy

gay rights

international affairs and human rights

women’s issues

employment/work related services

religion or faith-based groups

emergency services.

These areas contain such a significant number of formal organisations and smaller, informal
groups, and provide such a wide variety of services and activities, that each could be viewed
as a ‘sector’ in its own right or, at least, a ‘sub-sector’ within the group of iwi and community

organisations.

“There are four main outdoor safety search and rescue service providers:

(®) The NZ Mountain Safety Council with a membership of 15 other
organisations supporting 30 volunteer branches

(©) the Royal NZ Coast Guard Federation representing 62 voluntary coastguard
units operating 40 specialist rescue vessels and using many other vessels
and aircraft belonging to local people and clubs

©) Surf Life Saving NZ with 79 patrolling clubs and 10,000 volunteer members
delivering frontline rescue services and education and preventative
programmes

(©) Water Safety NZ providing education and preventative programmes and
with a membership of 27 safety and education groups.

“All of these organisations save lives through voluntary effort. They receive
collectively $5.8 million from the Lottery Grants Board and have a combined
current funding shortfall of $3.8 million but receive no funds directly from
government.”




@D Table (ii) illustrates the diversity across a sample of organisations. For this purpose, they are

classified loosely as large (which are usually national), medium (which may be national or

regional) or small (which may be local, regional or national).

Table (ii)

lllustration of diversity of community organisations

'Sector’ Large organisation

Social
services

Children,
youth and
education

Health and
disability
support
services

Sport,
fitness
and leisure

National Collective of
Independent Women's
Refuges Inc -

51 member refuges with
a 1999/2000 total of 658
advocates or staff, 75%
of whom are unpaid

(on average 2 paid staff
and up to 10 unpaid
advocates per refuge).
In 1999/2000 Women'’s
Refuges were accessed
by 6865 and 9130
children.

CCS -

a national organisation
providing services to
children with disabilities.
Employs approximately
500+ paid staff and has
approximately 5,000
clients. Volunteers
contribute at board and
service level.

IHC -

a national organisation
with a corporate structure.
Employs approximately
4000 paid staff and has
approximately 5100
clients. Provides a broad
range of services.
Volunteers contribute at
board and service level.

New Zealand

Tennis Inc -

a national organisation
which is the peak body for
the sport with a national
office of 4 staff and 51,778
members belonging to

550 clubs which may have
some paid coaches but are
mostly run by volunteers.

Medium organisation

Wellington Wesley
Mission -

a regional (Wellington-
wide) organisation linked
to a national network.
Employs 200 paid staff
and has approximately
400 clients. Specialises in
care of the aged and
youth work. Volunteers
are involved at board
and service level.

NZ Playcentre
Federation -

a national body of 32
regional associations
with 593 affiliated
centres. Provides early
childhood education
and parent support.
Some paid supervisors
and administrators but
mostly run by parents.

Mercy Hospitals
Auckland -

a religious order-based,
not-for-profit organisation
providing professional
continuing care and
surgical services.

Regional Sport Trust -
an organisation promoting
sport, fitness and leisure
participation regionally.
Has a mix of full-time

and part-time staff and
works with and uses
unpaid volunteers.

Small organisation

City Centre for the
Elderly (Wellington) -
a stand-alone drop-in
centre for older people.
Employs a paid part-time
administrator. Otherwise
primarily dependent

on unpaid volunteer
staff and helpers.

Local youth group -
stand-alone organisation
providing Friday night
youth activities. Usually
supported by a local
church and/or community
group. No paid staff

and run by parents and
other volunteers.

Marae-based women's
health clinics -

local medical staff
volunteer to be on a
roster. Organised by
marae members, often
on an unpaid basis.

Titahi Bay

Athletics Club -
promotes athletics
participation for children.
Run entirely by unpaid
volunteers, depends on
the local Council for access
to grounds and has no
club facilities.




‘Sector’ Large organisation Medium organisation | Small organisation

International
human
rights

Politics,
information
and
advocacy

Environment
and animal
welfare

Amnesty International -
a national organisation
with international links.
Promotes human rights
issues worldwide and
domestically. Employs
around 5 paid staff
(including one part-time)
and mobilises unpaid
volunteers on local issues.

NZ Citizens

Adyvice Service -

a national organisation
with 5 FTE & 2 part-time
paid national office staff
and 91 locally based
bureaux nationwide.
Provides information,
advice and, on occasions,
advocacy and negotiating
services to people who
need help in accessing
services and entitlements
from government agencies,
community organisations
and private businesses.

Greenpeace -

a national organisation
with international links.
20 paid staff, 100
volunteers and 23,000
financial supporters.

Iwi/Maori organisations

10

CARITAS -

Catholic Church aid agency.
Has paid staff but also
closely linked to action in
local Catholic church
parishes through volunteer
members.

New Zealand Council
of Christian Social
Services -

a national organisation
whose members are
themselves complex
national organisations
concerned with social
service delivery. It has 3
FTE paid staff supporting
volunteers involved at
board and service
delivery level.

Royal Forest and Bird
Protection Society of
New Zealand Inc -

a national organisation
concerned with protection
and preservation of forest
and birds. 17 paid staff
and 40,000 members.

Grey Lynn
Neighbourhood

Law Office -

provides legal services to
people who meet barriers
to obtaining justice.
Funded by the Legal
Services Board, it has

4 full-time and 2 part-time
staff and handles over
350 cases and 2000+
phone calls annually.

Waterfront Watch -

a local Wellington group
formed to advocate for
citizen interest in
restraining the commercial
development of the
Wellington waterfront and
maintaining public

access to the waterfront
area. Formed and mainly
run by unpaid volunteers.

Havelock North
Environmental

Home Group -

local environmental group
of volunteers dedicated

to the protection of a
local river.

Maori have developed a wide range of organisational forms. Many of these are covered by

the charities and incorporated societies legislation and are part of the statistics listed above.
A number of significant Iwi/Maori groups, however, have been established through other
legislation and have a different structure and focus. In particular, considerable leadership and
responsibility are undertaken by formal iwi authorities and Maori Trust Boards. These vary
significantly in number and breadth of responsibility - with some bodies representing distinct
hapuwithin iwi, and others representing the iwi as a single collective group. In 1991, one
source identified 113 iwi authorities and Maori Trust Boards.*> More recent information

indicates there are now around 161.*°

35 Te Aka Kumara (1991) Volume 1: A Directory of Contacts for Consultation He Rarangi Ingoa hei Whakapatanga Atu,
compiled by Nga Kairangahau, Manata Maori, pp 1-2.

36 Community Help (Ninth edition 2000-2001) — a directory independently published and jointly supported by the
Community Employment Group and the Ministry of Agriculture and Forestry, pp 202-208.




@D Maori Komiti, Maori Councils and Maori Trust Boards have all evolved out of different
government legislation over the past 100 years. While the original purpose of some of these
organisations has sometimes disappeared, the organisations have adapted and changed and
taken on new roles. Organisations involving more than one iwi and other community
organisations have also developed. Riinanga or iwi-led tribal management structures are

derived from earlier indigenous governance structures.

@) For Maori, hapii centred around a marae provide a base for a considerable amount of
community work. In 1997, Te Puni Kokiri identified 1031 marae throughout New Zealand,*”

providing a broad range of services and activities including:
(©) administrative services for whanau and hapu
(©) a physical base for whanau, hapii and wider community activities

(©) a direct service provision, for instance health services, justice, training, welfare advocacy

and support

a forum for political issues and public debate.*®

®
Q

“In 1998, Ngati Awa Social and Health Services Charitable Trust, established by
iwi through Te Runanga o Ngati Awa, was on the verge of bankruptcy.
Community support was low and government funding to the Trust was limited
to care and protection services.

“Today, Ngati Awa is involved in the delivery of social, health, justice,
education, housing and employment services through the single delivery arm
of the Ngati Awa Social and Health Services Trust. New trustees have skills and
expertise in law and management and provide a co-ordinated and cohesive
approach to governance, management and service delivery. The Trust now
holds multiple contracts with Departments of Courts, Child Youth Family,
Corrections, ACC and health sector agencies. It has 30 full-time equivalent staff
and operates a centralised administration and financial accounting system.

“More Maori now access a range of new services. These include a new home
immunisation service through which 50 tamariki have been immunised since
February 2001. The Ngati Awa Service Academy has also been established

to facilitate delivery of a range of services in partnership with NZ Army

and industry.”

@D Marae are also ‘used’ by a wide cross-section of the community. The 1997 Te Puni Kokiri
study found:

©®) 48% of marae users were whanau, hapi and iwi

©®) 17% of marae users were government agencies

37 Data sourced from: Te Puni Kokiri (1997) A National Survey of Marae.
38 Suggate, D (1995) Op cit, p46.




©®) 13% of marae users were ‘general Maori community’
©®) 12% of marae users were sports/recreation groups

©®) 10% of marae users were community, social service and youth organisations.

Pacific peoples’ community organisations

@D Statistical information on the number and span of Pacific peoples’ community organisations
is difficult to find. Local authority community and some other directories list a number of
Pacific peoples’ groups focusing on activities ranging from early childhood and health groups
to sport and business support. The Ministry of Pacific Island Affairs has 5000 contacts on its
mailing list, including both organisations and key individuals. Other government agencies,
such as the Department of Internal Affairs, Early Childhood Development and the Ministries
of Women’s Affairs, Youth Affairs and Culture and Heritage also maintain contact with a

number of specialist Pacific peoples’ community groups relevant to their sphere of interest.

@D All these sources confirm that Pacific peoples’ organisations are very often linked to a strongly
church-based community life and that Pacific peoples are engaged in a broad range of sport,
early childhood and ethnic-specific social service organisations. Few of these groups have
national status but many are strongly representative of local collective interests and form part
of informal national Pacific networks. Some groups are ‘pan-Pacific’, operating across more
than one Pacific island group, but most are specific to each of the Pacific peoples living in

New Zealand: Cook Islanders, Samoan, Tokelauan, Niuean, Tongan, Fijian and others.

@ Within the Wellington region, for instance, there are several distinct Pacific island
communities, each with a number of ethnic-specific community groups, as well as several

other agencies with a strong Pacific islands identity as indicated in Table (iii) below:

Table (iii)
Pacific Peoples’ community groups in the Wellington region*

A: Pacific Island No. of groups B: Other Pacific No. of groups
peoples’ groups

Cook Islands 17 Training providers 7

Fiji 6

Niue 4 Pan-Pacific groups 8

Samoa 11

Tokelau 5

Tonga 4

Tuvalu 3

@ Currently, the lack of statistical and other information about New Zealand-based Pacific
peoples’ communities and community organisations severely impedes robust research
and the analysis needed to underpin policy development in areas of concern to

Pacific peoples.

39 Community Services Business Unit, Wellington City Council (1999/2000) Pacific Islands Directory.




Funding the community sector
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“The community sees programmes
starting up, a commitment is made
and then the programme is ‘taken

away’ because of a change in

The Working Party was unable to identify a

collated source of information about the income of policy or government. Trust is built

up and then the ground changes.
We are sick of trying to
understand the changes.”

Iwi/Maori, voluntary and community organisations.
This remains an area that deserves significant

further investigation and analysis. The following

information illustrates the disparate nature of

the information.

One estimate by David Robinson published in 1996 suggests that community organisations
in New Zealand have an annual income of over $2 billion.* The study, however, does not
specify the extent to which Iwi/Maori and Pacific groups are captured. Table (iv), compiled
from the information in Robinson’s report, indicates the relative weightings of different
sources of funding for the organisations studied (referred to in the report as ‘non-profit

organisations’).

Table (iv)
Estimated sources of income for non-profit organisations*

Philanthropic trusts 70.737

Personal donations 258.825 13.0
Bequests 25.353 1.1
Corporate giving 50.000% 2.5
Private 404.800 20.2
Lottery Grants Board 108.306 5.4
Local government 26.000 1.3
Central government 185.301 9.3
Regional Health Authorities 376.045 18.8
Public 695.600 34.8
Payments and fees for services® 900.000 45.0
Total 2,000.400 100.0

These figures do not include the income

generated by smaller and less formal “In our area, a government agency
organisations. Nor do they take into threw out a $9 million computer system

account the monetary ‘value’ of the work because it did not work. Just think what
of volunteers or the ‘in kind’ contributions community organisations could have
that are so important in small communities. done with that amount of money.”

Robinson, D (1996) Funding New Zealand: Resources Flows to the Not-For-Profit Sector in New Zealand, p26.

Robinson, D (1996) ibid: Table compiled from figures in the report.

This is an estimate of 2.5% of other sources of corporate income on the basis of estimates reached in the Johns Hopkins
Comparative Non Profit Sector Project. Refer to Salamon, L and Anheier, K (1994) The Emerging Sector: An Overview
Report of the Johns Hopkins Comparative Non Profit Sector Project, Johns Hopkins University.

‘Payment and fees for service’ refers to revenue earned from ‘clients’ i.e. individuals and/or other organisations receiving

services from the organisation.
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In 1998, the Department of Internal Affairs compiled information from 14 government

agencies about their funding to health and other social service activities. Table (v) provides

a summary of that information. This data demonstrates the diversity of agencies providing

funding and, in particular, the predominance of health sector funding.

Table (v)

Government funding/purchasing of social services from

community organisations*

Health Funding Authority 376.0
Community Funding 100.8
Agency (now within CYF)

Education and Training 79.9
and Support Agency

(replaced by Skill NZ)

Ministry of Education 67.0
Community Employment 14.3
Group (now part of

Dept of Labour)

Internal Affairs 11.6
(excluding Lottery

Grants Board)

Youth Affairs 10.6
Department for Courts 4.3
Crime Prevention Unit 4.3
Early Childhood 4.2
Development

Corrections 2.5
Accident Rehabilitation

and Compensation 0.65
Housing Corporation 0.54
(now Housing NZ)

Total 676.7

44 Note: Unless otherwise stated, all figures are for 1997/98.

Health & disability Support services

Families, community welfare and
vocational services for people
with disabilities

Training opportunities (now called
the Industry Training Fund and
generally not accessible to
volunteers)

Including Nga Kéhanga Reo
($52m), rural education,
non-formal adult education,
English as a Second Language,
NZ Childcare Association,Pacific
and refugee assistance

Projects which increase
employment, self-sufficiency
and positive activity

Community Organisations Grant
Scheme,Community Project
Workers Scheme and youth &
community work training grants

Conservation Corps,
Youth Service Corps
Domestic violence programmes

Co-ordination of Safer
Community Councils, discretionary
grants & demonstration projects

Early childhood development
centres inc. play groups and
Pacific Island language groups

Programmes for offenders

Sexual abuse services

Some iwi run education
workshops on home purchase

1996 estimate

Early childhood
subsidies and
funding for
District Truancy
Committees

are not included

Mostly not
purchased services:
but assistance with
employment-
related projects

Programmes
purchased by
prisons not
included
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In the same survey, Internal Affairs also collated information about non-central government
sources of funding for community and voluntary organisations for social services and a range
of other activities. This information is summarised in the following table.

Table (vi)

Non-central government sources of funding for the community and
voluntary sector®

Funding source Annual amount
($m)

Lottery Grants Board 68.0 via distribution committees (1997/1998)

61.0 to statutory bodies (e.g. Hillary Commission)
(1999/2000)

Other forms of gaming 107.0 via non-casino gaming machines, raffles, housie (1998)
70.0 to racing clubs (1997/1998)

Community Trusts 90.0 (1997/98 est)

Local government 26.0 (1996 est)

Corporate sponsorship Estimates not available

Philanthropic trusts 71.0 (1996 est)

Public donations 258.0 (1996 est)

Public bequests 25.0 (1996 est)

While both of the studies discussed above have included estimates of the funding provided
by the private sector and by local government, it is important to note that this is a complex
area and estimating the full value of the contributions from all of these sectors is difficult.
First, there is no agreed definition of what is meant by ‘community organisation’. In some
cases this is taken to include all ‘non-government’ bodies; in others, there is a narrow focus
on health and welfare services, sometimes, but not always, including justice and education
activity. Definitional difficulties also arise where government agencies distinguish between
programmes delivered through private and community-based non-government organisations
but substantially retaining the character of a ‘government’ service, and other activities

perceived as more genuinely community based.

Recently, for instance, the Christchurch City Council estimated the overall funding by central
government to community organisations in Christchurch at $90-100 million, noting that “less
than a quarter of the total funding ...was available to respond to community initiatives, as

opposed to [the] purchase of predetermined ‘outputs’ (usually specified from Wellington).”*

The State Services Commission is currently undertaking an analysis of government funding
to ‘non-government organisations’ and this should assist gaining a clearer picture of central
government funding of the community sector. The Commission expects to have the data

collection phase of this project completed by the end of March 2001.

Ibid.
Christchurch City Council Policy Directorate and Nowland-Foreman, G (2000).




Information about funding provided by local government to iwi and community organisations
is similarly difficult to quantify. In his 1996 study, Robinson estimated total local government
funding to community organisations nationally at $26 million.* The Christchurch City
Council year 2000 analysis identified that funding to community organisations for social

programmes amounted to $3.755 million or 2% of the Council’s total expenditure.*

Taking a broad perspective, assistance provided by local authorities to the community sector

may include any or all of the following:*
©) direct financial assistance: grants, service agreements, contracts for services and loans

(®) organisational support from council resources: office support, training, advice, support

for meetings, accommodation for service agencies (free or subsidised)
(©) rebates or remissions: rates relief, regulatory fee waivers
©) indirect assistance: leasing land or buildings, loan guarantees (rare).

The New Zealand Lottery Grants Board (LGB) guides the distribution of funds from lotteries
to community and charitable causes. The Working Party noted that the percentages of LGB
funding ($123 million in total in 2000/2001) allocated to the Hillary Commission for sports,
fitness and leisure (20%), to Creative New Zealand for the arts (16%) and to the New Zealand
Film Commission (6.5%), have not changed since they were established by Cabinet Minute in
1991. The balance of LGB funds (41.5% which was $70 million in 2000/2001) is distributed

to the community directly and indirectly across 13 committees and activities.

Given that the total funding pool from which the LGB makes its allocation is 21% of the
Lotteries Commission income, the level of funding available annually is dependent on income
streams from Commission activities. During the past 10 years, Commission income has
fluctuated and more recently reduced from $138 million in 1998/99 to the 1999/2000 level of
$135.4 million. At the same time, the demands from the three Crown entities, and from the
wider community, have grown and diversified. In effect, this means that the total funding

available to the community from this source has recently fallen.

As noted in the studies discussed above, there are also a number of private and community-
based philanthropic trusts that make substantial contributions to the community sector. The
community trusts that were established following the restructuring of the trustee banks in
1998, for instance, provided over $90 million in donations to the community sector in both
1998/99 and 1999/2000.>°

Issues relating to the adequacy and management of funding from these sources are noted in

Section Four.

47 Robinson (1996). Op cit, pp16-17.

48 Christchurch City Council and Nowland-Foreman, G (2000) Op cit.

49 McKinlay Douglas Ltd (2000), A Good Practice Guide for Local Authorities in the Resourcing and Funding of Community
Organisations, Local Government New Zealand, Wellington. p15.

50 ldentified from community trust annual reports.




The economic contribution of the community sector

@ [nformation about the expenditure patterns of organisations in New Zealand’s community
sector or the value of their contribution to the wider economy is also very limited. Available
information is often narrow in focus, out of date and
focused on the unpaid contribution of the sector. “There needs to be an improved
There has not been a strong focus on the role of mechanism to value the
community organisations as employers and service contribution of NGOs (through
providers, encompassing both paid and unpaid formal, informal, paid and
elements of their contribution. The Working Party unpaid work) and to ensure this

considers this is an area where further research is captured in the Government’s
would assist understanding of the role and national accounts.”

contribution of the sector.

@D There is also a history of undervaluing or not valuing volunteering at all. Marilyn Waring’s
research published in 1988 noted that, in their annual accounts as recorded in the United
Nations system of national accounts, countries did not record the contribution of unpaid
volunteers and the unpaid work done by women at home. Waring suggested this continued

to institutionalise the view that unpaid work has no value.

@ A number of smaller community organisations have attempted to calculate the value of the
unpaid voluntary contribution to their organisations. For instance, in 1999, the Alzheimers

Society of Otago Inc reported 2840 hours of voluntary time donated to its activities.”

@D A survey conducted for the New Zealand Association of Citizens” Advice Bureaux (NZACAB)
in 1993% illustrated the “enormous volunteer contribution of time, skills and caring support”
put into CAB work and suggested that “volunteer work needs to be recognised as productive

and important work in our national economic measures”.”* The research found that:

(®) volunteers gave an estimated 630,000 hours annually to provide the Citizens Advice

Bureau (CAB) service
(©®) volunteers worked an average of 20.5 hours per month on CAB work

() at a conservative estimate of $12.50 per hour, this labour would cost $8 million if the

community had to pay for it

©®) for every hour spent with clients almost another hour went on keeping information up

to date, training, fundraising, publicity and other management and administration tasks

©) 68% of CAB volunteers also worked for other community
organisations as well as CABs and spent an average of 17 “Our work is undervalued
hours a month on this work.” and the people devalued.”

51 Waring, M (1988), Cited in M Woods ( 1998), Volunteers:a Guide for Volunteers and their Organisations, Hazard Press, p21.
52 Alzheimers Society of Otago Inc.(1999) Annual Report.
53 NZACAB (December 1993) More Than a Labour of Love: A Research Report On the Work of Citizens Advice Bureau

Volunteers.
54 |bid, p2.
5 lbid, p1.
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Suzanne Snively’s 1996 report on the economic cost of delivering the services provided by the
National Collective of Independent Women’s Refuges (NCIWR)* estimated the unpaid hours
which went into the provision of refuge services in 1994/95 at an estimated $5.9 million. The

report further noted that:

“When the value of unpaid labour is added to NCIWR funded economic costs, the direct
return on government investment is around 250 percent and is likely to reach 300 percent
by 1996/97. Given the positive outcomes achieved for women and children, the economic

return to central government is far greater.””

A further report published in 2000%® built on the 1996 study and identified the true cost of
refuge services at between $11.5 million and $11.9 million, of which only $4.9 million was
government funded. It examined the critical relationship between ‘inputs’ (unpaid volunteers,
government funding, ‘in kind’ funding, other funding, and paid staff), the ‘outputs’
(programmes, services and administration) and outcomes (including safe women and
children). Using the 1996 benchmarking, when total costs were set against government and
other funded costs, the contribution of unpaid volunteers and ‘in kind’ funding amounted to
up to 72% of the total.

Reports published by the Hillary Commission in 1993 and 1998 tackled the difficult task
of valuing the contribution made to the New Zealand economy by the physical sports and
leisure industry and included information on the unpaid ‘voluntary sector’ component. The
first report, using 1991 data from an independent study valued the contribution at $671
million® (see Table (vii)). The 1998 report, however, using 1996 Census data, provided a
lower estimate of $584 million in 1996.° Business and Economic Research Limited (BERL),
the research agency involved in the first study and responsible for the second, noted that it

considered the later estimate for 1996 to be the more reliable figure.®

These studies provide useful information but also illustrate the difficulties in obtaining and
working with reliable and consistent data on the community sector. A completely new source
of data, the Time Use Survey conducted in 1998/99 will provide a fresh basis for research on
value. Statistics New Zealand, with the support of the Ministry of Women’s Affairs, for
instance, is soon to release a report prepared on the way Time Use Survey data can be used to
establish the value of unpaid work in that context of the national accounts.” This will cover

the value of unpaid work both inside the household and outside the household.

Snively, S (1996) The Economic Cost of NCIWR Refuge Services, National Collective of Independent Women'’s Refuges,
Wellington.

Ibid, p110.

PricewaterhouseCoopers (2000) Improving Outcomes for Women and Children Using Refuge Services. National Collective
of Independent Women'’s Refuges.

In addition, the 1998 study estimated the physical leisure volunteer workforce to comprise 47,680 equivalent full-time
workers compared with 19,200 paid workers in the same sector.

Hillary Commission (1993) The Business of Sport and Leisure: The Social and Economic Impact of Sport and Leisure in New
Zealand, a report prepared for the Hillary Commission by Business and Economic Research Limited, Business Research
Centre Limited and the LINZ Activity and Health Research Unit, Wellington. Cited in Hillary Commission (1988), p41.
Hillary Commission (1998) The Growing Business of Sport and Leisure: The Economic Impact of Sport and Leisure in New
Zealand, a follow-up report prepared for the Hillary Commission by Business and Economic Research Limited, pp41-43.
Ibid, pp41-43.

Statistics New Zealand/Ministry of Women's Affairs, Unpublished report to be published late May 2001.




Volunteering and organisational membership

@D There is slightly better data available on the number of people involved in iwi and

130

community organisations in New Zealand and the extent of their involvement.

The 1996 Census generated a large amount of data on volunteering (with a focus on unpaid

activity caring for others). The key points from the 1996 Census are:

G

G

many New Zealanders were identified as involved in unpaid voluntary work. At the time
of the 1996 Census, almost half the population was recorded as doing some kind of

voluntary work in the previous four weeks

the most common volunteer activities were:
— administration and policy work (17%)
— caring for children (15%)

— household work (14%)

— teaching, training and coaching (12%)

— fundraising and other (6%)

women were more likely to undertake voluntary work than men. 55% of those regularly

doing voluntary work were women, 45% were men

Maori were more likely to be involved in voluntary work than other New Zealanders.
Slightly over half (51%) of the Maori population were reported as being regularly
involved in voluntary work compared to 46% for European/pakeha, 45% for Pacific
Island and 29% for Asian

family interests, especially school and sport, were the focus of most voluntary activity

while many New Zealanders engage in voluntary work, a very small number do most of
the work. Three quarters of those who undertook voluntary work did so for less than 14
hours per month. Less than 5% did more than 60 hours voluntary work per month.

Women and Maori were more likely to offer more hours of voluntary work than men in

general and other ethnic groups

for some, voluntary work was undertaken in addition to and not instead of paid work.

Almost half of all volunteers were in the paid workforce

people not in the paid workforce - older people, unemployed people or those at home

also contributed significantly to society through their unpaid voluntary effort.

The 2001 Census will provide new data on the participation rates of New Zealanders in

voluntary activities using categories that match the activity groups used in the 1998/99 Time

Use Survey. This will enable the information provided by the Time Use Survey to be cross-

referenced with the 2001 Census data to enrich the information available on who does

voluntary work and how much time is spent on it. The Time Use Survey asked questions




about participation rates in different types of unpaid work in the four weeks before the
interview. Data from the answers provides estimates that tell a story similar to that of the
1996 Census figures i.e. women and Maori are more likely to participate in formal unpaid

work outside the home than men and non-Maori.

@ Data from the Time Use Survey cannot provide information about participation rates, but in
regard to formal unpaid work outside the home the survey can provide useful information

about participation patterns. The analytical report on the results of the Survey® notes that:

(©) there is a rising level of activity up to age 65-74 years (where the average time spent
by everyone in this age group reaches over three hours per week) followed by a

rapid decrease
(®) women under 65 years spend more time than men in this activity

(®) Maori spend more time than non-Maori on each of the major types of formal unpaid

activity: administration, service provision and travel associated with the activity

(©®) people of both sexes who are not in the paid labour force and women who are in part-
time paid employment put approximately twice as much time into formal unpaid work

for organisations than do people employed full-time

©) the organisations®” that receive the largest amount of time are leisure and sport groups.
This finding includes time spent on maintaining the organisation and its activity,
coaching, arranging sports competitions, fund-raising and attending committee
meetings, and does not include time spent participating directly in the sporting or

leisure activities themselves.

Volunteering and paid staff

@ The activities of iwi and community organisations are undertaken by a mix of unpaid and
paid workers that varies enormously from group to group. Many organisations, such as
neighbourhood development associations, marae, local community sports clubs, church-based
youth groups, environment and advocacy groups and many others, operate entirely on unpaid
voluntary effort with office-holders drawn from their members. At the other end of the scale,
several major health and social service providers are substantial enterprises with hundreds of

paid staff. Even the larger more complex organisations,

however, rely heavily on the contribution of unpaid “The age profile of some
volunteers both on the ground and in board or parts of the voluntary
management positions and many dedicated paid staff sector is increasing and

work additional hours without pay. recruitment for organisation

administration has become
more difficult.”

64 Statistics New Zealand/ Ministry of Women'’s Affairs (to be published in 2001) Analytical Report of the Results of the New
Zealand Time Use Survey.

65 1bid, p72. The organisation categories used in this assessment include: Maori-based, disability/health, social support,
education, community safety, leisure/sport, and member benefit. For more details and definition, see the Time Use Survey
Users’ Guide at www.stats.govt.nz.
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As this diverse array of organisations has developed and evolved, significant changes have
occurred in the recruitment, training and professional development of the ‘army’ of people
who work in community organisations. These changes present a number of critical issues for

the iwi and community sectors:

©) difficulties for some organisations in recruiting volunteers, given new and competing

demands for volunteers

(©) pressures arising from an increasing emphasis on professionalism, particularly in the

health and social services
(®) changing patterns of working life
©®) in the social services, the pressure of working with people in desperate situations.

The implications of these challenges are discussed in Section Four.

The role of umbrella, national and strategic collective groups

@

Internationally, the term ‘peak’ body is often used to describe an organisation that has as its
membership other, usually national, organisations and, on their behalf, carries out functions

such as:
(©) providing a forum for information exchange
research and policy development on issues of common concern

political advocacy and representation

9 9 9

membership services such as: training, development of resources, organisational

development, meeting information technology needs.

In New Zealand, it is more usual to refer to these groups as ‘umbrella’ bodies. Some national
organisations also carry out ‘umbrella’ functions. For Iwi/Maori and Pacific peoples’
organisations there may be a strong collective interest that does not equate to ‘national’
coverage. For these groups, the term ‘strategic collective’ is more appropriate. Acknowledging
these complexities, the Working Party adopted the expression ‘umbrella, national and other

strategic groups’ in referring to this set of organisations.

The Working Party heard a variety of views on the value and effectiveness of umbrella,
national and other strategic groups. Discussion on these views is outlined in Section Four of

this report.

Gaps in our knowledge about the Iwi/Maori, community and voluntary organisations in
New Zealand

145

The data provided in this section describes some aspects of the New Zealand iwi and
community sectors. Given the lack of New Zealand-based research, however, there are

significant gaps in our knowledge. These gaps relate to information about:

©) the ‘informal’ components of iwi and community organisations
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‘in kind’ contributions
the full range of Iwi/Maori organisations
the full range of Pacific peoples’ organisations

the community organisations of other minority ethnic groups

9 9999

the economic contribution of volunteers and of Iwi/Maori, community and voluntary

organisations
the services provided by these groups and who uses them.

Research identified by the Working Party to help fill the gaps in our knowledge is outlined in

Section Seven.

Can we find a shared language for discussion?

D
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There are several terms currently used in New Zealand and internationally by organisations,
groups and governments to describe and talk about the community sector. Appendix Four

describes these terms and their advantages and disadvantages in New Zealand.

Both the information on iwi and community organisations and the international literature and
research reveal that the community sector is broad, complex and dynamic. It would be a
difficult task to develop one set of terminology to describe such a diverse collection of

organisations.
There are two possible approaches to developing a common language:

(©) using criteria to choose one term to be the description adopted formally for New Zealand use:
This would produce a more convenient term that could be used by both community
organisations themselves and government. Such a term would be unlikely to meet all
needs. It would describe some aspects of the sector better than others, but would not be
used universally. It might, however, simplify discussion and, over time, provide greater

clarity.

©®) embracing the complexity and diversity of the sector without attempting to find or impose
any one term: This would enable groups and organisations to use the language that best
describes what they do in particular circumstances - and use other terms on other
occasions. If relationships improve and there is better communication in general
between iwi and the community sector and government, this may in itself reduce the

confusion currently arising in the absence of a nationally accepted expression.

For the purposes of this report, the Working Party has used the phrase ‘Twi/Maori,
community and voluntary organisations’ to indicate the broadest set of organisations implied
by its terms of reference. ‘Community sector’ is used in referring more generally to that group
of organisations as a ‘sector’. When separately identifying the interests of iwi-based
organisations, or relations between iwi and the Crown, reference is made either to iwi or

to the ‘iwi sector’.




The Working Party’s view

@) The New Zealand iwi and community sectors are complex, diverse and dynamic. While there
are many common themes and issues among the organisations that make up these sectors,
there are also diverse structures, motivations and processes at work. Iwi/Maori organisations,
for instance, may serve a multiplicity of political, social and commercial roles and cannot be
limited to ‘membership’ of a ‘community sector’. And all iwi and community organisations
may find themselves involved with one set of agencies for a particular purpose, and at
another time find shared interests with quite different groups. Any standard language that
might emerge will contain the risk of masking the full complexity of these organisations and

the sectors within which they operate.

"We have worked to build a relationship with the HFA — but at times it has
been very difficult. Now that this has been more firmly established, it is about
to be replaced, possibly by a relationship with 21 DHBs. The fact that | am so
uncertain as to whether we may have a national health contract or 21
contracts, indicates a lack of consultation and communication.

"We often feel we are a hybrid, rather than easily defined. We are seen by
some other not-for-profits as not a ‘proper’ not-for-profit (we are too ‘big’, we
accept government contracts, we are ‘too corporate’, too professional). It has
been suggested that all voluntary organisations should refuse contracts and
return to being volunteers. For us this is not realistic. On the other hand,
applications for funding/donations are often ruled out by Lottery Welfare,
trusts, companies etc, because we are perceived to be ‘government funded’.
Only 56% of our income is from government and it is for very specific services.
30% of our income is from fees — but we are not a ‘proper’ private business.

"There is a lack of accurate knowledge about FPA. For instance, some people
think FPA is focussed on teenage contraception. This ignores our community
work with parents and prisoners, and a wide range of clinical services such as
advice on menopause.

"Recently government education agencies apparently directed the Dominion
to ask FPA about how many schools were not implementing the Health &
Physical Education Curriculum, and for the results of our monitoring of their
success. FPA has 24 part-time educators and there are over 2,000 schools!
We do not have a role in them and certainly not a monitoring role.

"Because not-for-profits are efficient, we are often under-funded for the
services government contracts us to deliver. FPA’s new clinical contract
provides free services to community services card-holders and those under 25.
This is a great achievement in relation to our mission, but threatens the
organisation’s financial viability. Certainly no GP would deliver services for
the same funding level. If FPA does not exist | believe cost-effective expert
services will be lost — and it is important to know whether government’s
vision includes a role for not-for-profits."

Gill Greer, Executive Director, NZ Family Planning Association,
November 2000
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Central government in New Zealand s

@ For most people involved in community-based organisations, experience of government is

gained primarily through:

(©) contact at the front-line, delivery level of government services, for instance through the
tield staff of the Department of Child, Youth and Family, the Department of Internal
Affairs, the Ministry of Fisheries, the Department of Conservation, the health sector

agencies and others

(®) dealings on specific matters with departmental officials from regional offices or head

offices in Wellington - often conducted by phone, or increasingly, by email

(®) advocacy and lobbying on community issues with politicians and departmental officials,

including letter writing, submissions and the responses to consultations.

@ The government processes lying behind these interactions, and the rationale and authority for
any decisions reached, are often not well communicated and not well understood by people

outside government, or are not designed to

facilitate positive engagement. This reflects, in “It seems to many of us that the
part, the distancing of government from failure on the part of politicians
communities and the complexities of modern and bureaucrats to develop
public administrative systems, heightened by transparent processes and to
several aspects of the state sector reforms of the provide clear and appropriate

1980s and 1990s. explanations has been deliberate
and self-serving - an attempt to
keep the masses ignorant and
down trodden.”

@ New Zealand is a western-style democracy with a
strongly centralised Westminster-based

parliamentary system based on a single house of

parliament with comparatively few constitutional

checks or balances. Until the 1990s, New Zealand’s three yearly ‘first-past-the-post’ electoral
system, dominated by two key parties, reinforced the power of the executive arm of
government and ensured that ‘minority’ voices, such as Maori, were simply outvoted by the
majority. The introduction of Mixed Member Proportional representation (MMP) in 1996 has
enabled a greater range of people to enter Parliament, challenging the dominance of the two
main parties and impacting on the systems and processes of forming governments and

developing policy and legislation.

@D Ensuring that the institutions of representative democracy are fair and inclusive is important to
maintaining a democratic society. Also critical, are the broader issues of fostering active
citizenship and developing a truly participatory democracy, well beyond any pre-occupation
with the three yearly electoral cycle. The community sector has historically played an
important role in democratic processes at all levels, as a source of information, advice and

advocacy regarding community views and needs.




The formal basis of central government in New Zealand

150

New Zealand’s government decision-making and administrative system is very similar to
other Commonwealth nations.® The executive arm of government is led by a Cabinet or
collective of Ministers who together form the ‘Government of the day’. There are currently 21
Ministers managing 53 portfolios and 45 additional ‘areas of responsibility’ across 39
departments or ministries, as well as a number of separate crown entities and state-owned
enterprises.” With this number of portfolios and government agencies, it is common for

Ministers to have several departmental responsibilities.

In overseeing the government agencies under their control, Ministers have two roles: as
purchasers of their department’s activities or outputs and as the ‘owner’ of the agency. In their
ownership role, Ministers monitor the capabilities and performance of their departments
and/or ministries through the chief executive. As purchasers, Ministers determine what goods
and services will be provided by their agencies and/or purchased from other sources. In

practice, Ministers obtain much of their policy advice from their own ministries.

Each ministry or department is headed by a chief executive® and has its own sphere of
responsibility, for which financial allocations are provided. Some departments receive funds
through more than one Minister’s portfolio.® These separate allocations, matching distinct
areas of responsibility or portfolios, are referred to as ‘Votes’ because they are approved each
year through the budget debate in Parliament. Departments and ministries vary significantly
in size: from the Ministry of Youth Affairs with around 25 staff and a 2000/01 budget of $10.5
million™ to the Department of Work and Income (DWI) with 4924 staff and a 2000/01
budget of $12,744 million.

Following the period of restructuring and substantial change in the late 1980s and 1990s (see
Section Four for further discussion), the size of the core government service is now at its

smallest since the Second World War (with under 30,000 full-time equivalent staff).”

Community organisation experience of government

@
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Community organisations interact with government in a number of ways:

©®) policy formation - through involvement in the development of policy or through
experiencing the impact of a policy decision on their organisation’s mission or

client base

Schick, A (1996) The Spirit of Reform: Managing the New Zealand State Sector in a Time of Change, a report to the State
Services Commission and the Treasury.

Numbers of Ministers, portfolios and government agencies as at 1 March 2001.

The State Sector Act 1988 gives chief executives authority to run their organisation — to recruit managers and staff,
manage budgets and authorise expenditure, decide on the resources (or inputs) required to produce the agreed ‘output’
(services), and to report on what they have accomplished.

The complexity of departmental responsibility for portfolios and Votes varies considerably. The Department of Internal
Affairs, for instance, has six Votes, eight ministerial portfolios, five Ministers and one Parliamentary Under-Secretary. The
Secretary of Internal Affairs reports to all of these and has responsibility for administering almost 50 Acts of Parliament.
Includes $6.34 million for the Conservation Corps.

State Services Commission figures.




regulations and the legislative framework - through the impact of laws and regulations

under which each organisation operates
direct delivery of services - through services provided by government agencies

funding arrangements - through services purchased from community organisations,

or grants made to enable groups to fulfil their own objectives

facilitative approaches - through government encouraging changed behaviour or

supporting community initiatives
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provision of information - about laws, policies and services and their purpose.

@ Central government has traditionally played a large role in the lives of New Zealand citizens,
often through the direct provision of services. Provision of core services through local
government or larger community and voluntary organisations has been a much less

significant feature of government in New Zealand than in other countries.

@ The state sector reforms of the late 1980s and 1990s profoundly altered the culture of
government and the manner in which many of these central government functions were
practised. The impact on iwi and the community sector is discussed in Section Four of this
report. This section outlines briefly the ‘market’-based concepts central to the reforms and

the way in which these are demonstrated in current practice within government agencies.
@D The New Zealand state sector reforms included the following key elements:
(©) separating policy from the delivery of information and services (operations) - referred to
as the ‘policy/operations split™

©®) the introduction of purchasing or contracting models as the primary means of managing
relationships between government agencies (as ‘funders’) and separate government
and/or non-government organisations (as ‘providers’) - referred to as the

‘funder/provider’ split™

(®) new public management theories, and changes “Government itself - its
in practice ranging from use of commercial systems, culture (how public
and new management language™ to the servants relate to people) and
commercialisation and privatisation of some its language are, in themselves,
services. major barriers to developing an

effective relationship.”

@ Alongside these significant changes, governments

faced increased pressure to respond to Maori
aspirations for greater self-government and better social and economic outcomes. The 1988

report of the Ministerial Advisory Committee on a Maori perspective for the Department of

72 More correctly, the notion of a ‘policy/operations split’ involved a three-way separation of policy advice, delivery and
regulatory functions. This has been simplified here to emphasise the key aspect relevant to the iwi and community sectors.

73 As above — more correctly, the notion of ‘funder/provider split’ involved a three-way separation of funder, purchaser and
provider. This has been simplified to emphasise the aspect relevant to the discussion.

74 For instance: departments referred to as ‘businesses’, resources as ‘inputs’, services provided as ‘outputs’, results over time
as ‘outcomes’ and public owners and/or users as ‘stakeholders’, ‘clients’ or ‘customers’.




Social Welfare, Piiao-Te-Ata-Tii, and the Royal Commission on Social Policy both identified a
desire for a full partnership based on sharing power, resources and responsibilities. The
government response included some transfer of programme delivery to Iwi/Maori groups, the
promotion of Treaty education within the public sector and moves within some agencies to

introduce ‘biculturalism’ into structures and practices.

@D Moving into a new decade and a new century, however, the Working Party gained the
impression that the clarity that was hoped for in the mid-eighties has not emerged. Some
officials reported they were not clear about the current Government’s expectations of them in
responding to the Treaty of Waitangi in the course of their work. Significant differences in

response to the Treaty were apparent between agencies.

Policy formation “Failure to listen to

@D The introduction of ‘policy/operations’ and ‘funder/provider’ communities’
separations were key elements of the reforms of the late understanding of their
eighties and nineties, resulting in a separation of functions - own needs can lead to
and even agencies - between policy advisors and decision- failure of ‘well thought
makers on the one hand, and operational agencies and through’ programmes.”

delivery of information and services on the other.” This

separation was primarily intended to enable policy formation and review to focus on the ‘big
picture’, avoiding ‘day-to-day’ operational concerns. There was also an underlying assumption
that the policy process is at risk of capture by the self-interest of service providers or
consultants, and by the public as ‘consumers’ or ‘customers’. This culture of caution in
consulting interest groups led to a climate of mistrust that has been bitterly resented by many

in iwi and community sectors.

@) The separation of functions demanded increased flow of information between policy and
service delivery, while the budget and timeline pressures of the period of reform and loss of
staff with institutional and local community

knowledge constrained the ability of policy staff “Voluntary organisation systems

tend to be slower than those of
government or the private sector.

to consult. These factors reinforced officials’
impatience with the slower-paced decision-

making processes of community organisations,

This is automatically seen as a
weakness whereas it may be a
strength in relation to inclusivity.”

further fuelling a reluctance to consult in ways

likely to achieve useful outcomes.

75 These separations were influenced by ‘public choice’ theory with its central assumption that all human activity is
dominated by self-interest.




@ The separation between government agencies was intensified by the emphasis on the
individualised responsibility of chief executives established by the State Sector Act 1988. Both
community representatives and officials commented on the emergence of a ‘silo’ mentality

that is counter-productive in developing intersectoral

policy. While cross-agency groups do exist at the policy “The silo mentality across
level, they were perceived as often designed to co-ordinate government has led to poor
work through intense periods of policy change, rather than co-ordination between
pulled together to focus on coherent, medium/long-term concurrent processes which

or strategic ‘whole-of-government’ approaches. affect the community.”

@D The Working Party acknowledged that initiatives such as Strengthening Families represent
efforts to combat the ‘silo’ tendencies of many agencies. More recently, a number of fresh local
and regional development initiatives indicate a renewed interest in more strategic, cross-
sectoral approaches to information-gathering and working across boundaries and these are

discussed further in Section Four.

Regulations and the legislative framework
@D [wiand community organisations are subject to a broad framework of legislation and

regulations:

©) legislation aimed specifically at governing the activity of iwi and community organisations as
legal entities: for a list of the key acts in this regard see Section Two Part A (para 84).
Accountability and taxation issues relating to this legislation are also discussed further in

Section Five Part A

©) general legislation governing the activities of organisations as businesses: requirements such
as those of the Resource Management Act 1991, the Goods and Services Act 1985,
accident insurance legislation, or the Privacy Act 1993 apply to all organisations, while
organisations with employees must comply with statutes such as the Health and Safety
in Employment Act 1992, the Employment Relations Legislative Act 2000 and their

accompanying regulations.

©) legislation relating to specific activities: government’s transactions with organisations
dealing with particular functions may also be controlled by statutes such as the
Children, Young Persons and their Families Act 1989 and the Sport, Fitness and Leisure
Act 1987.

76 Washington, S (1998) Pieces of the Puzzle: Machinery of Government and the Quality of Policy Advice, State Services
Commission Working Paper No 4. Senior policy managers interviewed for the State Services Commission’s Improving
Quality of Policy Advice project "raised concerns about a lack of coherent cross-government strategic advice", observing
that "agencies are concentrating on their own interests, without attention to wider collective interests".




Delivery of services

@ Over time, governments in New Zealand have provided a diverse range of services to
communities - from free advice on farm management and subsidised irrigation schemes to
development of walking trails, from museums and schools to fire services, and assistance in
finding work or exporting a product. Following the state sector reforms, some services seen
as providing a ‘private good’ to individuals are now likely to be offered on a full or part cost
recovery basis. Many other services, with a clear element of shared benefit or contribution to

the common good, continue to be provided and/or funded, at least in part, by government.

@D [wiand community organisations participate with government in delivering a broad range of
services including, health, social and education services, as well as assisting with
conservation, maintaining places and resources of historic and cultural value, delivery of
emergency services and many other activities. Determining the balance of responsibility and
risk between the state and iwi and the community sector, and between each of these and the
household and business sectors, is an underlying tension in politics at any time, and was a
central issue in the state sector reforms of the past two decades. Finding the appropriate
balance between government and the community sector involves considering both the nature
of the service itself - what should be delivered - and the relative roles of each sector in regard

to service design, funding, implementation, quality control and risk management.

@D In addition, the reduced size of the public sector has changed the nature and local presence
of government agencies and services. People in community organisations commented on the

distances they now have to travel to access many

services, particularly in rural areas. Comments “There is often a duplication: a
were also made about the apparent lack of co- car will arrive at a family for
ordination between some agencies that do F amily Start, another for Plunket,

provide outreach contacts. another for child wellness,
another for mental health.”

@ The recently announced Heartlands initiative was welcomed by those who have been
involved in early pilots of the proposal. Designed to address concerns about access and co-
ordination, Heartlands will focus on bringing government services to rural communities
through low budget arrangements. In some areas, this will involve sharing accommodation
with community organisations; in others, field visits will be co-ordinated across more than

one service.




Funding arrangements

@D Government agencies use both grants and contracts to fund iwi and community
organisations either to support the purchase of services defined and prioritised by
government itself, or to contribute to activities initiated, developed and managed within
the community. Over the past two decades, there has been a shift in government funding
of communities from organisation-focused funding towards purchasing defined services
through formal contracts, particularly in supporting health, education and other social

services. The features of this transition have been:

a shift from funding an organisation to funding a service or project
a shift from funding inputs to funding outputs

a shift in resources to iwi and Maori run services

9 9 9 9

a shift from a submission-based model to needs-based planning.””

@D With the predominance of the contracting model in the major social service agencies,
government grant funding to community organisations has largely become the domain of
the Department of Internal Affairs through its administration of the taxation-derived
Community Organisation Grant Scheme (COGS)
and Lotteries funding. “The ‘for profit’ mentality

@D The issues arising in the funding relationship promoted by contracting has led

to greater ‘efficiencies and an
accountability environment’ but

/4

one which is also less ‘caring’.

between government, iwi and the community

sector are discussed more fully in Section Four.

Facilitation and participation

@D A number of government departments employ staff knowledgeable about the needs of their
communities and the government resources and processes available to assist communities.
For example, the Community Employment Group of the Department of Labour, the
Community Advisory staff from the Department of Internal Affairs and Te Puni Kokiri field
staff all work with iwi and community organisations (especially those from disadvantaged
rural and urban communities) to help communities identify opportunities for their own
development and to facilitate interactions with government agencies. Staff involved with
the Department of Child, Youth and Family, the Ministry of Pacific Island Affairs, the
various health agencies, the Department of Conservation and others also work with iwi,
Pacific peoples and other community organisations and communities to exchange

information and to develop and deliver services.

77 Nowland-Foreman, G (1996) Flavour of the Month or Mixing up a Menu: Models of government funding for community
social services, a discussion paper prepared for the NZ Council of Christian Social Services, p1.




@D Some government departments are, however, more constrained in their interactions with iwi
and community organisations by legislative and regulatory processes. For example, both the
Department for Courts and the Department of Corrections are obliged by statute to follow
specific processes in developing programmes for groups such as violent offenders and have

less flexibility to modify these.

Provision of information

@D Government has a duty to provide communities with access to information about the purpose
and the functions of each department, its legislation and regulations and the services it
provides. Press releases, briefings and newsletters are used by all government agencies in
providing information about their policies and activities. In times of intense policy change,
however, iwi and community organisations report that these mechanisms often do not

provide the information needed to plan ahead or to influence policy outcomes.

@ The Official Information Act 1982 (OIA)™ provides a
minimum standard for access to information about “An information gulf exists

government policies. As a general rule, the OIA applies between the government

the principle that information should be released agencies and the voluntary
except where the harm that would result from sector. There is a need to

disclosure outweighs the public interest in its release. share a lot more information

and when that is done, more

@ Community sector representatives comment, however,
progress will be made.”

that rather than enabling access to information, the

OIA frequently appears to be used as a device for
constraining the release of important information until well after it is relevant or useful. For
their part, officials find the process of releasing information through the formal procedures of

the OIA onerous and time-consuming.

@D Clearly, the OIA should be used as a process of last resort. More proactive responses to
providing information include the timely release of key reports and other papers and the

involvement of people from iwi and community organisations early on in policy processes.

@D A number of umbrella and national organisations play a critical brokerage role between
central government and those working at the ‘flax roots’ in local communities. The New
Zealand Association of Citizens Advice Bureaux (NZACAB), for

instance, with 91 bureaux nationwide, is a sector-based response to “Don’t do it for us -

the need for two-way exchange of up-to-date and relevant give us the space

information. Umbrella and national organisations also frequently

and resources to do
it for ourselves.”

assist with interpretation, identification of key strategic issues and

enhancing the effectiveness of specific information campaigns.

78 Under the OIA the Government also provides a directory which must be published or updated every two years. This
directory gives a detailed picture of the structure of central government departments, state-owned enterprises, Crown

entities, statutory authorities and so on.




@D Access to new information technology will provide the basis for a revolution in information
exchange between central government and communities. Services such as the Funding
Information Service on-line dimension and CommunityNet Aotearoa, provided by a
community trust with support from the Department of Internal Affairs, are positive initiatives

in that regard.

@D Uneven access to technology within the community sector, however, means that government
departments will not be able to rely on email and website-based systems for some time to
come. Even where iwi and community organisations do have the technology available, cost
shifting has become an issue as comparatively well funded government organisations transfer
much of the cost of information dissemination (for instance, paper costs) to recipient
organisations.” The ‘digital divide’ between government services and many iwi and

community organisations presents issues that will need to be addressed over the next decade.

The Working Party’s view

@) Considering ways of improving relationships between the government, iwi and the
community sector has provided an opportunity to consider the distinct character and culture
of each sector. Section Three focuses on the particular

concerns of Maori in engaging with the Crown, with “Often, the Government

overnment and with the tauiwi community sector. .
8 Y and the community both

Section Four works from this information to unravel

want the same thing, but
have different perspectives
on how to get it.”

key aspects of the difficulties that have arisen within

these relationships.

79 Government agencies in the past have sent out bulk (paper) copies of newsletters and funding and other application
forms to community organisations which could then be sent on to members. When these are emailed to umbrella,
national or local co-ordinating community bodies, they may then need to be printed to enable distribution to branches or
members without access to information technology. This represents significant cost shifting.




Section Three
Relations between Iwi/

Maori and the Crown




The Working Party heard that Maori see their current relationship with the Crown as one
sided and unjust. For this relationship to be turned around many Maori believe there is a

need for fundamental constitutional change. New Zealand must address and resolve these

issues to establish a pathway to a durable and strong relationship between iwi and the Crown.

A number of recurring messages were heard by the Working Party in its discussions with

Iwi/Maori organisations. These included two overarching themes:

©®) aneed for an agreed understanding of the Treaty to be developed by iwi and the Crown

(®) aneed to give urgency to addressing institutional racism in the public sector.
These themes were elaborated by Maori meeting with the Working Party:

©) the self-governance that iwi experienced prior to colonisation has been steadily eroded.

This is not just a matter that belongs in the past and cannot now be set right. Many are

seeking to rebuild their political power through processes of constitutional change. The

present constitutional framework is based on the Crown’s assumption of its rights to

govern and this is challenged by iwi who assert that tino rangatiratanga has been denied

©) since the Treaty of Waitangi was signed there has been a fundamental disagreement
between iwi and the Crown on the nature of the governance, power structures and
relationships. This has created a situation of frustration, anger, powerlessness and
marginalisation. The two views have not been reconciled. Restoring Maori self-
governance would require Maori and the Crown to reach mutual agreement on the

meaning of the Treaty. This may well involve new constitutional arrangements.

(®) government and its institutions assimilate and co-opt Maori in a way that imposes social

and political control, rather than allowing Maori autonomy over decisions that affect

their lives. The continuing lack of resolution of these issues means that Maori have a real

sense of being powerless in their own land. The denial of Maori cultural identity in

policies, systems and practice is the essence of institutional racism.

In considering these issues, the Working Party noted the conclusions of the Royal

Commission on Social Policy. The Commission considered that institutional racism, defined

as a bias in social and administrative systems that automatically benefits the dominant race or

culture, penalising minority and subordinate groups, is insidious and hard to eradicate.
Unlike personal racism it cannot be countered through education alone, but needs national

programmes to remove biases.*

Maori since 1840 have constantly challenged governments to address the issues of

disempowerment arising from ongoing disregard of the Treaty. Many of these challenges have

occurred within the processes and systems of government itself. Over the past few decades

there have been several working parties and commissions - most notably, the Ministerial

80  Royal Commission on Social Policy (1988), Vol IV, pp 569-572.




Advisory Committee and its 1986 Piiao-Te-Ata-Tii report, and the Royal Commission on Social

Policy 1988 - which addressed issues relating to the status of the Treaty and reinforced the

message from Maori that change must happen and power must be shared.

The Working Party acknowledged that these and other recommendations have consistently

been ignored or only partly implemented in a way that has reinforced the status quo.

Members agreed action to achieve effective and durable change for Maori will benefit all

New Zealanders.

The Working Party was also made aware that, for Maori, the need for action in regard to the

Crown’s relationship with iwi overshadows discussion about relations between government

and the community sector. The key elements heard by the Working Party can be

summarised as:

©

G

the Maori version of the Treaty of Waitangi is the basis for the relationship between iwi

and government

until government honours its obligations to Maori under the Treaty of Waitangi, a

relationship between government and iwi and Iwi/Maori organisations will be flawed

Piiao-Te-Ata-Ti represented a new dawn for Maori but the “sunset came quickly”: its

non-implementation has reinforced the powerlessness of Maori in Aotearoa

governments have continued to ignore the voice of Maori as reported in Piiao-Te-Ata-Tii

and the Royal Commission on Social Policy

to date, government responses to Maori self-development including health, education,
social services, justice and developing an economic base have been palliative and
ineffectual. Models developed by governments have

been imposed on Maori

“Limited resources in the

government departments, and the Government itself, distribution pipeline is

are undermining traditional iwi structures through the one way the Crown keeps
use of the generalised catch-all term ‘Maori’ rather Maori dependent on the
than recognising the significance of whanau, hapii and ‘handout’ philosophy.”

iwi and tangata whenua.

the ‘one size fits all’ approach that still tends to be adopted by government departments
in working with Iwi/Maori organisations represents an inability of government

departments to meet the specific needs of Maori

some Iwi/Maori health and social services providers are unhappy with present funding
arrangements and are seeking direct funding from the Crown in acknowledgement of the

Treaty relationship.




Iwi/Maori and the voluntary sector

@

Within the Working Party, there was considerable discussion about the impact of the Treaty
of Waitangi on the focus of the Working Party’s brief. Maori members, in particular, felt that
Maori and Iwi/Maori organisations do not feel included in the expression ‘community and
voluntary sector’. Maori practise manaakitanga through the delivery of social services and
are active in arts and culture, sport and recreation, environment, heritage and conservation,
aid and development and emergency services - and among disability, youth and women’s

networks.

They also, however, have a political and constitutional role as Treaty partners. For Iwi/Maori
groups, it is not sufficient for government to attempt to engage with them primarily as

‘community groups’.

Some government officials

“Tangata whenua, whanau, hapd and iwi have
as indigenous people of Aotearoa unique needs
and perspectives that are separate to those of
the community and voluntary sector. .. .... There

meeting with the Working
Party stated that, despite the
guidance provided by the
State Sector Act 1988, they

_ , is clearly a difference between Iwi/Maori
often experience a confuswn

kinship based models and NGOs, and the
voluntary sector. ... Maori are tangata whenua
or indigenous peoples of New Zealand and
their collectiveness is based upon whakapapa.”

between their role in
representing the interests of
the Crown, and their role as

‘servants’ of the citizens of

New Zealand. For iwi groups,

interest in addressing social needs is not easily separated from an interest in relations with the
Crown at a constitutional level. This was a significant issue for the Working Party - with
discussion on government’s relationships with Iwi/Maori groups constantly moving between
the two sets of relationships - relations between the Crown and iwi as Treaty partners, and

relations between government agencies and Maori as citizens.

Many commentators, both Maori and tauiwi, stated there was a

need to address the Treaty issues more formally to clarify the “Treaty issues in
political and constitutional issues. The Working Party observed some government
the lack of clarity amongst government officials about the departments have
Government’s expectations of them in responding to the Treaty been minimised or
of Waitangi was evident in their policy work and delivery of forgotten about.
services. Some people involved with community organisations Principles were
also commented on their own lack of familiarity with the Treaty developed in 1975

and its implications for their work. but the spirit of the
Treaty is not there.”




Iwi/Maori organisations and the social services sector

@D Other issues more specifically related to the delivery of social services were also raised with
the Working Party. Concerns that resource allocation between Maori and other providers is
sometimes not equitable, particularly within the programmes administered by the Department

of Child, Youth and Family, were discussed. Bednight contracts

were cited as a particular example. Maori were also more generally “Maori can deliver
seeking acknowledgement from government departments that on their own terms
Iwi/Maori organisations have the capacity to deliver services for and need to be
themselves and should be supported and encouraged to do this. empowered to do so.
€D Policies aiming to build capacity in Maori communities and to But so often the
reduce disparities (formerly referred to as ‘closing the gaps’) were paternal attitude is,
subject to specific comment. Some Maori who met with the there, don’t worry,
Working Party were concerned that government action to address we’ll look after you.”

disadvantage did not acknowledge the importance of Maori
determining their own development. Members heard that the language of the ‘gaps’ policies
focused on differences between Maori and other New Zealanders, rather than on the present

constitutional powerlessness of Maori and their vision of their own future.

€ The Working Party recognised that key elements of the Government’s strategy on disparities
and disadvantage are intended to recognise and support Iwi/Maori-determined approaches to
their social and economic development. Members also acknowledged the investment

government has made in building capacity in Iwi/Maori organisations and institutions.

€D ltis clear, however, from the comments made by some Maori that there is still a way to go
for government agencies working with Iwi/Maori organisations to facilitate Maori-driven
development. For instance, recent media coverage has highlighted public concern about the
care and protection of children, focusing on Maori families and Maori children, and the role
of government agencies in intervening and supporting these children and their families. The
Working Party heard from representatives of Iwi/Maori social service providers and others
ready and willing to work with government to address these concerns but frustrated with
current processes which do not facilitate the ownership and development of Iwi/Maori-based

responses.

€D For Maori, this is a matter of interpretation of the Treaty. By guaranteeing citizenship rights to
Maori, Article III of the Crown’s version of the Treaty of Waitangi prohibits discrimination
and requires government to be proactive in reducing social and economic disparities between
Maori and tauiwi. Working from Articles One and Two of the Maori text, which guaranteed
tino rangatiratanga, would lead to a focus on government’s responsibility for addressing

Iwi/Maori rights to self-determination.




€D The Working Party was aware that amongst tauiwi New Zealanders there is a wide spread of
opinion on the appropriate response to these calls from Maori for greater self-determination.
While there are many New Zealanders who do not wish to discuss Treaty issues, others accept
the need to address outstanding concerns. The Working Party observed that people active in
community organisations appear more accustomed to debating these issues than in many
other sectors of society. For many of these people, consideration of Treaty issues is very
much part of discussion about policy and the development of service responses to meet

future needs.

€D Many community groups were conscious of a need for their agencies to address the social and
economic disadvantages of Maori. Some were clearly anxious that a focus on Iwi/Maori

organisations might undermine this commitment

and their own viability. The Working Party noted a “There is a tension between
tension between these organisations and the desire Ma3ori services in place to
of Iwi/Maori groups to find their own solutions to serve Ma3aori clients and non-
the critical challenges in meeting the needs of their Ma3ori organisations that

own hapii and iwi. service both Maori and non-
Maori clients.”

Consultation with Maori

€@ In the course of its work, the Working Party found there were times when it was more
effective for Maori to caucus to focus on the key issues. This view was put forward by
Iwi/Maori organisation representatives in some of the Working Party’s consultation meetings.

There were strong views that in

Phase Two of the relationship- “Te Rinanga o Taranganui a Kiwa

building process this should be recommended that iwi/Maori and tangata

further developed through whenua would need to be separated from

caucuses and other the Community and Voluntary Sector

mechanisms.® Working Party to enable them to have their
€ Discussion within the Working own forum and develop their own agenda.

”

Party also illustrated the
importance of ensuring that
Maori are appropriately represented in working groups of this nature. Four members of the
nine ‘non-government’ members were Maori (that is, four of a total Working Party of 12
people). Maori members at times felt constrained in operating as a minority within the group,
and felt the Treaty relationship implies greater representation and a more appropriate
structure as defined by Maori. This could mean that Maori have their own caucus or working

party in any future parallel process.

81 For instance: Smiler, J (2000) Notes from a presentation to the Working Party during a hui with Taranganui-a-Kiwa
representatives, Gisborne, 26 October 2000.




Community members of the Working Party were concerned that the three government
Working Party members did not reflect an appropriate diversity. To some extent this could be
viewed as indicative of the ‘reality’ of the current New Zealand public service management
and the experience of iwi and community organisations in working with government
agencies. The Working Party considered, however, that in the future efforts should be made

to ensure a more diverse age, gender and ethnicity profile.

The Working Party's view

D

82
83

The Working Party considered that for a durable and strong relationship between Iwi/Maori
and the Crown to be achieved, a fundamental shift in policy is necessary. Lack of resolution
of Treaty-based issues is a barrier to good relationships between the government and
community sectors. The Working Party agreed that finding a way forward may well require
constitutional change. Some members considered that effective change would best be

achieved through facilitating iwi self-governance.

Working Party members agreed that action to raise awareness of the implications of the
Treaty should be incorporated in the Phase Two relationship-building work programme
proposed elsewhere in this report. The broader Treaty issues, however, lie beyond the brief of
the Working Party and members considered that the political and constitutional issues
relating to iwi as Treaty partners should be addressed in a wider context through a separate
process. Currently there is no appropriate mechanism to enable a debate of this nature to be

conducted effectively.

For this reason the Working Party proposed that the Government set up a high level, highly
mandated body, such as a Treaty of Waitangi Commission, comprising representatives of iwi
and the Crown to consider the Iwi/Crown relationship in New Zealand and to advise on a
future direction. Members also agreed there should be a Maori-based and defined process for

iwi representation on such a body.

The Working Party was aware of the findings and recommendations of the Piiao-Te-Ata-Tii
report® and of the process and reports produced by the Royal Commission on Social Policy®
in 1988. Many of the Working Party’s further proposals for action echo the recommendations

of these and other reviews.

The Working Party considered that government should review progress in implementing the
recommendations of Piiao-Te-Ata-Tii. Members agreed there was a need for public education
about the Treaty of Waitangi, better practice in addressing Treaty issues within government
agencies and improved monitoring of the effectiveness of these initiatives. The Working Party
also agreed that government should consider more direct resourcing of Iwi/Maori

organisations.

Op cit.
Op cit.




OVERARCHING RECOMMENDATION

The Working Party proposes that Government consider establishing a high level,
highly mandated body, such as a Treaty of Waitangi Commission, with representation
of the Crown and jwi, to consider the Crown/Iwi relationship and advise on future
directions. The Commission could consider issues such as iwi self-determination,
constitutional change and ways of implementing agreed outcomes.

IMMEDIATE GOALS OF THE TREATY OF WAITANGI COMMISSION

The Working Party proposes that the Treaty Commission’s considerations should
include:

(©®) reviewing implementation of the recommendations of Pdao-Te-Ata-Td

(®) developing a public education programme to improve understanding of the
Treaty of Waitangi

developing good practice models based on a Maori world view rather than a
Maori ‘perspective’ to improve the performance of government agencies

(©) developing through independent external review more effective Treaty audits of
law, policy and practice in the state sector
©)

considering issues such as direct Crown funding to lwi/Maori health and social
service providers, enabling Maori to determine their own needs, service
responses and accountability measures.

THE WAY FORWARD: PHASE TWO RECOMMENDATIONS

The Working Party also recommends that, to improve the relationship between
government and Iwi/Maori organisations that are providing services in the community,
the Phase Two Steering Group should:

(©) facilitate development of resources to assist community organisations to
introduce and use mechanisms such as: responsiveness to Maori plans, Treaty
audits and inclusion of Treaty components in social audits

(©) take action to address inequitable funding arrangements which impact
negatively on Iwi/Maori providers compared with other providers

(®) improve intersectoral approaches to Iwi/Maori strategies and programmes to
create a more holistic approach to service delivery

(®) ensure an independent review is undertaken of Iwi/M&ori providers to establish
a ‘snapshot in time’ that identifies their capacity, delivery effectiveness and
capacity to meet the relevant needs of Maori

(®©) create a Maori defined and accessible complaints process for Iwi/Maori providers,
including establishment of a monitoring process for the complaints and their
outcomes so that this can be used as a tool for measuring effective outcomes.




Section Four
Unravelling the problem
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The Working Party listened carefully to the voices of a ‘sample’ of representatives from
Iwi/Maori, community and voluntary organisations in a variety of settings - speaking as
invited guests to Working Party meetings, and as participants in small group and plenary
discussions at community meetings and hui. Notes from meetings, written contributions and
formal submissions were also carefully considered and material received is appended to

this report.

Efforts were made to focus the discussion on developing a vision for a ‘robust and respectful
relationship’ and identifying steps towards achieving this vision. On several occasions,
however, there was a level of frustration and resentment that needed to be aired before

moving to consider options for the way forward.

In reviewing the information available to it the Working Party identified five central issues
that need to be addressed:

©) the relationship between the Crown and iwi
a desire for a more participatory style of government

a frustration with government funding and accountability arrangements

9 9 9

a concern about the ‘health’ and strength of Iwi/Maori, community and voluntary

organisations
(®) amore general concern about the culture of government.

A sample of views expressed on these themes is provided in the two annexes to the report.
The Crown/iwi relationship and its impact on the Working Party’s terms of reference have
been discussed in Section Three. The remainder of this section outlines the Working Party’s

analysis of the remaining issues.

Introduction

@

The Working Party heard a clear message that the social and economic reforms of the past
two decades, particularly in the state sector, had a profound effect on the relationship
between government and the community sector leaving a residue of mistrust and tension.
Members were also aware, however, of a willingness amongst iwi and community
organisations to move on and to find new ways of working with government in a forward

looking and more open political environment.

A number of commentators have analysed the impact of private and state sector restructuring
throughout the 1980s and 1990s. While there is debate about the economic pressures that
triggered the reforms, there is general agreement that an ideological shift in prevailing
economic theories and an influx of new ideas about management theory and practice were

critical factors.

The transformation of the economy impacted unevenly: while some New Zealanders have

benefited financially and welcomed the consequent modernisation of business and expansion
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of consumer choice, others found themselves marginalised and relegated to an ongoing
cycle of state dependency and economic hardship. In particular, the negative impacts were
keenly felt in communities where state services previously had a significant presence, and
amongst Maori, many of whom had been employed in the services and industries that

were restructured.

Throughout the 1990s, the accumulated effects of the structural changes along with a
number of other policy measures, such as the 1991 benefit cuts, contributed to a widening
gap between rich and poor households in New Zealand. In the mid-1990s, studies by
Vasantha Krisnan®* and the New Zealand Poverty Measurement Project® highlighted the
extent of poverty in New Zealand, noting that key groups at risk were children, single parents

and Maori.

These trends intensified the level of social disadvantage in many communities and iwi and
community organisations bore the brunt of responding to the negative social consequences.
Existing services expanded and a number of new rights-based and other support services,
such as foodbanks, emerged. For example, at the end of the 1980s there were 16 foodbanks
operating in the Auckland metropolitan area; by 1994,
there were 130. The Salvation Army, a major provider “The state has withdrawn
with a national network of foodbanks reported that from many of its service
between 1990 and 1992, the volume of food parcels provision roles but has
provided in the first quarter of the year leapt from 1226 left the community

to 10,261, an increase of 737% in two years.*® under-resourced to piCk

The Working Party was aware of the complexity of the up the responsibility.”

changes over this period within the government sector
and the difficulties of disentangling elements regarded by some as positive, from those
features with clearly adverse impacts. While the state shed some longstanding responsibilities
(for instance, railways, forestry, mail and phone services), there was also an increasing
involvement in the management of the environment and growing expenditure on health,
education and welfare services. Management reforms within the education sector delegated
operational decision-making through establishment of new crown entities, including school
boards of trustees. Within the health sector a series of transformations involved major and
continuing change, with elements of both centralisation and decentralisation, along with

specific commitment to Iwi/Maori and Pacific provider development.

The shift in emphasis from individual rights to individual obligations in the administration of
the welfare system moved the focus away from collective to individual responsibility for
social problems such as unemployment, poor health and inadequate housing. Many people
active in community organisations were highly critical of these aspects of the changes,
viewing activities such as the ‘dob in a beneficiary’ campaign as a distraction from the task of

rebuilding economic and social capacity within communities.

Krisnan, V (1995) "Modest but adequate: an appraisal of changing income circumstances in New Zealand", Social Policy
Journal of New Zealand 4: 76-95.

Waldegrave, C, Stephens, R and Frater, P (1996) "Most recent findings in the New Zealand Poverty Measurement Project",
Social Work Review 8:3.

Mackay, R (1995) "Foodbank Demand and Supplementary Assistance Programmes: A Research and Policy Case Study",
Social Policy Journal of New Zealand 5, pp129-141.




“The goal posts keep shifting and

€D For some involved in community-based there’s a paper war. The policies serve

health services and employment and training government, not the community ...”
initiatives, the complex changes created an

environment in which different models of social service delivery were able to emerge under
Iwi/Maori or community management. These opportunities were greeted with enthusiasm by
many organisations.

€D Central government continued, however, to maintain a tight control over strategic policy and
resourcing decisions, leading to many provider and consumer interest groups feeling
increasingly excluded from these critical areas. There was a perception that the ‘power’ was
held by the ‘bureaucracy’ with few opportunities for iwi and community organisations to
influence key decisions. The Working Party was aware of this sense of exclusion and also of the
perception that, along with devolving many activities, government had simply withdrawn from
many areas of social service delivery. Members were not in a position to make an independent
assessment of the basis for these views, but noted the strength of the resentment expressed.

€D Crown/iwi relations were similarly complex and at times contradictory. The economic
restructuring had a devastating impact on many industries and communities with a strong
Maori presence. Alongside this, however, there were some developments in the state sector
that were welcomed by Maori, and which reflected parallel developments seen by some as
a Maori ‘renaissance’. The Treaty of Waitangi was increasingly recognised by the courts and
in legislation and some progress was made on a programme of Treaty settlements. The
Piiao-Te-Ata-Tii process raised expectations that institutional racism would be addressed
within the Department of Social Welfare, and more widely across government. There was
a burgeoning, first of nga kohanga reo and later, of kura kaupapa
Maori. Maori became more visible in politics and

Parliament and in the business sector. " _
Twelve years after Pidao-Te-

€D Despite these apparently positive developments, Maori Ata-Ta and nothing has
have continued to be disproportionately represented at changed for Maori. So is the
the lower end of measurements of income, health, Government going to listen?”
welfare and educational attainment and the Working

Party heard from Maori who have become increasingly impatient with what they regard as
only a veneer of change.

€D The reforms substantially changed both the size of the core public service and many aspects
of its policy and delivery and regulatory functions. While there were parallels between state
and private sector restructuring - moves to commercialise or rationalise and become more
competitive, the managerial reforms, and privatisation or changes in corporate ownership - it
was the impact of state sector restructuring that was most deeply felt and, in many cases,
bitterly resented amongst the constituency that forms the basis of many Iwi/Maori,
community and voluntary organisations in the health and social services sectors. As one
commentator noted in 1991:

“New Zealanders have long held certain expectations of the role of the state ... The stark
results of state sector restructuring on employment, communities, access to services and
household viability have undermined these expectations beyond the point that most
people ... are probably prepared to tolerate.”®

87  Britton, S, Le Heron, R and Pawson, E (eds) (1991) Changing Places In New Zealand: A Geography of Restructuring, NZ
Geographical Society (Inc), p186.




€D  Ten years on, the Working Party observed that many people active in iwi and community
organisations, particularly in the social services sector, were moving into the new century
with a baggage of resentments and unresolved grievances. Weariness from dealing with
repeated restructuring of key state sector agencies and having to adapt behaviour and re-align
services as a consequence, was a consistent theme. The sense of being excluded from key
policy decisions throughout this period was also a source of ill feeling. The general
withdrawal of government support for national and umbrella groups was seen as indicative of
this ‘closed’ style of government.

€&P People who have worked at the ‘flaxroots’ in community organisations for a number of years
were deeply concerned at the consequences of this period of upheaval for the ‘forgotten’ or
‘invisible’ people in our society - people in rural and some urban communities who have
become marginalised and locked into what seems to be a perpetual cycle of disadvantage.
There was a sense of desperation in the comments from many people who have spent much
of the last 10 years working with these disadvantaged communities. This was not simply
concern for the poor themselves, but also a deeper anger about the construction of an
uncaring and unjust society - and a sense of mourning a significant cultural shift.

€D While there are now signs of optimism amongst some community organisations,” this was
constantly tempered by cynicism about the commitment of government to real change. This
suspicion impacted on the Working Party and its processes. While people responded
positively to invitations to meet with the Working Party, and some sent in written
submissions, there was still a reluctance to ‘own’ the exercise or to be publicly associated with
it in any way.

“We are the ambulance at the bottom of the cliff for so many poverty stricken
people here. We receive requests for help from many organisations these days.
This year we have distributed 180 food parcels. As a church-based community
welfare group, we are consistently called on to supply, for example, new state
house tenants with curtains, floor covering, furniture and food. Income Support
will lend them money for their bond or rent in advance. However, so many are
new to our district for all sorts of reasons including escape from violent
situations. With family emergencies they have got behind with their rents and
other accounts. They have little or nothing and often have hungry children.

“We also help the blind and disabled to go shopping etc. Last month we
provided clothing and help for 13 new babies born with nothing. We have
taken over the work of Pregnancy Help. We have referrals from mental health
organisations, the local iwi, the Citizens Advice Bureau, the Public Health Nurse,
Presbyterian Support and many others...

“There is a case for our area to be treated specially by government agencies.
We ask them to be on the spot at the grassroots level, to train more volunteers
and perhaps to give us a centre for volunteers to fulfil the needs of the
community.”

8  As noted in Section One: Association of Non Government Organisations of Aotearoa (October 2000) ANGOA Confidence

Survey




A: The need for participatory democracy

€D While acknowledging the positive impact of MMP in improving the representation of a
broader cross-section of New Zealand society in Parliament, the Working Party noted the
need to broaden the discussion on democracy to include ways of encouraging participation in

the full range of institutions and decision-making processes.

€D The views of community representatives meeting with the Working Party reflected
international trends in attitudes to democracy with indications that people may have lost
trust in government and in politicians, but not in democratic processes.* The Working Party
heard an enthusiasm for what has been referred to as a ‘deepening of democracy’.*® Tackling
the difficult issues in the current relationship between government and the community sector
- developing a more inclusive approach to decision-making, collaborating in partnerships for
mutual benefit, and devolution - is critical to the process of ‘democratising democracy™' and

creating a more active civil society.

€D Many community people, dedicated and passionate about their work, expressed concern that
their expertise and knowledge, gained from hands-on experience, have consistently been
ignored in the critical policy processes at the heart of government. There was a strong feeling
that the potential contribution of the community sector has been undervalued in the work of
government. This apparent reluctance to engage effectively with community organisations

was viewed by iwi and community commentators as

arrogant and a barrier to achieving quality outcomes. “Young, inexperienced or
unknowledgeable officials often
deal inappropriately with

€D These views are indicative of more general societal

trends: dissatisfaction with many current institutions
voluntary sector people who are

long on experience and have
records of skill and success.”

of government; perceptions of bureaucratic power;
the increased complexity and sophistication of

community structures, such as local interest groups,

and user and consumer groups; and globalisation and
the information technology revolution that have, through exposure to international agencies

and models, raised expectations of participation.

€D The sense of being excluded from critical policy decisions was also undoubtedly heightened
by key aspects of the state sector reforms. As noted, policy/operations and funder/provider
splits contributed to the distancing of many policy advisors and decision-makers from
community-based service providers. At the same time, funding
and accountability requirements have subjected community “Government officials

organisations to increased operational scrutiny, but very much are frequently
as a one-way process. ‘muzzled’ by budget

secrecy provisions.”

89 Recent survey of attitudes to democracy in the United States and major West European countries quoted in Professor
Anthony Giddens 1999 Reith lecture on democracy.
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These changes were perceived by many as indications of government pulling back from
dialogue, with larger government agencies in particular regarded as less accessible to the
community organisations working within their field of interest. People from community
organisations frequently commented on the difficulties they encountered in contacting
government officials and identifying the appropriate person to deal with issues that

concern them.

In some cases, these difficulties had a very practical aspect. “We'd like people to

There were frequent references, for instance, to ‘inhuman’ respond to calls; we don’t
phone systems and the lack of responsiveness associated with want a relationship with
0800 information lines and voice-mail. People involved in an answer phone.”

community organisations were not unrealistic about the need
to use modern technology. Timely follow-up on messages and the ability to talk to a ‘real

person’ when queries are complex or urgent were the key concerns.

Officials noted that there have been a number of significant and intense consultative exercises
in recent years, including consultations about the nature of some aspects of the reforms
themselves, particularly in the health and education sectors. Community representatives
commented, however, that many of these have been flawed - confused in focus, too pressured
to ensure quality outcomes, or, where the process has worked well, sometimes not sufficiently

connected to the eventual outcomes.
“The documents are hard to understand,

These comments suggest that consultation there is not enough time to respond,
processes that have been well managed tend [EECLL R [T M ¥R ) 4 ) /A

to be overshadowed by recollections of less

productive experiences. ‘Consultation’ is often debased by exercises primarily designed to
convey information about decisions already made. This gives the impression government
officials believe they know what the solutions are, or that they are driven by Ministers who
have assumed they already have the ‘mandate’ to implement new proposals without further
discussion. References to ‘consultation fatigue’ suggest that there
is considerable cynicism in the community that will need to be “Government
overcome in moving to a new relationship framework. consultation processes
seem to be more of a
People from iwi and community organisations also commented ritual than a genuine
on the inequities that arise when consultants from outside the attempt to inform the

community sector are paid what appears to many to be large process.”

sums while community experts are ignored or, when invited to
contribute, are expected to do so without pay. This resentment was increased where people
active in community organisations had experience of highly paid consultants, contracted to
gather information and views, turning to community organisations for their expertise. There

was a sense that consultants inexperienced in working with iwi and the community sector




“Policy makers should
come to the regions to

were being ‘trained’ at the expense of government and of

the community sector. The Working Party agreed with
see and hear. We are

not the same as in
Wellington.”

community representatives who suggested it
would be more efficient and effective for government

agencies to contract directly with iwi and the community

sector to access that experience and expertise.

The Working Party also heard frequent comments about the apparent inability of government
agencies to devolve, where appropriate, decision-making to local structures. As noted earlier,
for Maori there was the particular frustration with the lack of progress in transferring
decision-making to iwi. There was also a general feeling that government had developed a
‘misunderstanding’ about who ‘owned’ the assets and activities located in communities. Re-
establishing a sense of partnership in working with iwi and community organisations to
devise local solutions to local problems was seen as a critical element in strengthening the

relationship between government and the community sector.

The Working Party acknowledged that several government ministries and departments have
recently made fresh commitments to involving iwi, Pacific peoples and other community
organisations in policy advice and service planning through reference groups, project steering
groups and focus groups. Comments from community organisation representatives suggested,
however, that groups of this kind are often neglected in the face of ‘urgent’ phases of policy
development. Community participants have also sometimes found themselves limited to a
‘token’ role and not well used. This arises in part from officials’ lack of understanding of the
operational and accountability realities of community organisations. Equally, people from the
iwi and community sectors may be unfamiliar with government policy and accountability

processes and this may constrain the value of their contribution.

The Working Party’s view

D

D

Despite these difficulties, the Working Party considered the renewed efforts to involve people
from Iwi/Maori, community and voluntary organisations in policy processes are well intended

and require support and encouragement.

In particular, the leadership provided by the current Government in encouraging government
agencies to involve community organisations in policy development was applauded. The
Working Party was encouraged by very positive feedback about some specific examples of
more consultative behaviour: the Ministry of Social Policy’s engagement with beneficiary
advocacy groups, the Treasury’s consultation over new draft guidelines for government
contracting with non-government organisations and the extensive programme of consultation
conducted by the Ministry of Pacific Island Affairs in developing new initiatives for Pacific

peoples’ social service provider development.




€ There are a number of immediate steps that could be taken to demonstrate commitment to

ongoing change in systems and practices.

IMMEDIATE ACTION
The Working Party recommends:

That the Government should:

®) fund a community-based group to develop and maintain a database of Maori,
Pacific and community people available to undertake policy and research work in
public sector projects and processes.

That all ministries and departments should:

(®) ensure that Maori, Pacific and community sector experts are routinely considered
alongside other specialists when policy and research skills are sought for
particular projects

©®) ensure officials are clear that advice prepared for Ministers should include
consultation with lwi/Maori, community and voluntary organisations and that the
extent of any such consultation should be signalled in Cabinet papers

(©) complete a stocktake of current methods of engaging with the public on policy
matters (including gathering feedback from community organisations) to identify
the strengths and weaknesses

@ review use of 0800 number services, noting a need for:
—  prompt human pickup for the initial contact
— prompt access to a skilled, knowledgeable person to respond to queries
— alternative suitable forms of communication when access to a telephone
is restricted e.g. rural communities.

€D Developing ways of working effectively with communities is currently challenging central and
local government administration around the world. The Working Party considered there was
a need to support the renewed enthusiasm for a more inclusive style of government, at the
central and local levels, through a concerted programme of action to facilitate engagement

with iwi and community organisations.

€D This programme should include working with people in iwi and community organisations to
audit and review central government agency practice and ongoing training and process
improvements. It would also involve joint work between central and local government to
ensure improvement of community engagement in strategic planning and inter-agency
policies and practices. The Working Party noted that this is a theme in discussion on the

current review of the Local Government Act 1989.

€D The role of central government in a strong and healthy society extends beyond the
requirement to inform people about policy changes. The Working Party considered that
central government is in a position to model, stimulate, inform and engage citizens in

discussion on policy direction. It is clear from more successful examples of consultation and




partnership, that this requires genuine commitment on the part

of politicians and public sector managers. This must go beyond “The voices of young
rhetoric and bland assurances that agencies are ‘listening to people are rarely
people’ or simple market research. A more open style of heard or listened to
government requires an environment in which options and by policy makers.”

priorities can be considered in open debate.

Doing this well requires a range of skills: people who can facilitate, mediate and negotiate and
who have cultural knowledge and local knowledge and who can work in ways that enable the
traditionally ‘silent’ voices to be heard along with the articulate, persistent and powerful. It
requires time and resources to reach a point where there is broad community support for

significant actions.

It also requires good information. The Working Party considered that government could
make a substantial contribution to the information base needed for good quality discussion
by providing regular information on the social state of the nation, as it does for the economy
through the Fiscal Responsibility Act. In this regard, members supported initiatives under
way to produce a ‘social report’ to complement and contribute to what might eventually be an

interlinked reporting process on the nation’s fiscal, social and environmental health.

Tackling the ‘silo’ effect of separate government agency responsibilities through processes that
encourage ‘joined-up government’ is also essential. Working Party members considered there
is no room for ‘patch protection’ in finding solutions to the urgent issues confronting

communities.

Political and senior management leadership is also critical to ensuring officials are
encouraged to value and plan appropriate and worthwhile engagement processes. While both
politicians and senior managers have a variety of interactions with iwi and community
representatives, these are often reactive, one to one and conducted under tight time
constraints. The Working Party considered that Ministers, government agency chief

executives and senior managers should demonstrate

their personal commitment by developing “Government not only has
opportunities to engage directly with community a responsibility to listen to
representatives. This would involve going outside the the community but also to
traditional well managed ‘comfort zones’, to wider contribute its power to

fora where people in different groups can listen to ensure the messages from the

one another and move beyond the lobbying mode to community are acted on.”

engage in frank, honest and open exchanges.

In addition to demonstrating a personal commitment to engaging with the sector, politicians
and senior government managers also have a responsibility to ensure that the systems and
processes throughout their agencies - from head office to the regions - are managed in a way

that enables appropriate engagement with iwi and the community sector.




The Working Party was strongly agreed that commitment to ‘joined-up government’, and to
better processes and more open communication with iwi and the community sector requires
more than a reprioritisation of effort and a commitment of time within government agencies.
The community representatives on the Working Party gained the very strong impression that
resourcing within government agencies to support quality engagement with the community
sector is limited. Members were not in a position to determine whether this was a matter of
insufficient resources or simply lack of prioritisation within departmental budgets. It was the
strong view of all members, however, that any commitment made by government to
improving the participation of iwi and community representatives must be accompanied by
sufficient resourcing to enable officials to participate effectively and to give this interaction

the respect and value it deserves.

PHASE TWO ACTION

The Working Party recommends:
That the Government should:

© provide regular information on the social state of the nation through a
mechanism such as an annual report on significant indicators and trends

©) ensure that information on social indicators links with ongoing development of
measures for reporting on environmental and fiscal health

©) in the context of the current reform of the Local Government Act 1989, work
with local government and the iwi and community sectors to ensure ongoing
improvement of community engagement processes in strategic planning and
development of central and local government policies and services at the local
and regional level

©) ensure that the resourcing available to government agencies for engaging with
iwi and community sector representatives is sufficient to enable officials to
participate effectively, giving the relationship the respect it deserves

©) ensure government agencies proactively develop effective mechanisms for
collaboration across policy development and service delivery to facilitate
‘joined-up government’.

That the Phase Two Steering Group facilitate:

©) a substantial training programme for officials and improved processes in
government agencies for engaging iwi and community organisations in policy
development

©) social, economic and environmental audits of government agency policies and
activities as part of their annual review processes

O a programme of regional fora, hui and fono for politicians (Ministers and
Members of Parliament) and their departmental chief executives to engage in
dialogue with iwi and community representatives

©) work with local government and community organisations to facilitate the
exchange of successful local engagement and decision-making models and
practice.

Implementation tool:
Development of a consultation protocol.




B: Resourcing and accountability arrangements P

€D Government funding relationships with the community sector were the focus of much of the
frustration expressed by iwi and community organisations. In this discussion, it appeared that
‘contracting’ had become the shorthand for a range of funding ills from poor administration
and compliance costs to disagreements over funding priorities, concerns about levels of
funding and more fundamental objections to the power imbalance implicit in the notion of a

‘contractual’ relationship.”

€D Central government funding is a scarce resource. Making decisions about what will and will
not be funded by the taxpayer is a central and unavoidable dilemma of the modern welfare
state as new needs emerge and the social and economic context evolves. This is fully

recognised by the community sector:

“In a good funding system the Government would not necessarily fund all community
activities. The Government must be able to make choices about what services or activities
it wishes to purchase and be able to test the efficiency, efficacy and effectiveness of what it

has contributed towards.”*?

€@ Some level of tension and disagreement over allocation is inevitable. The Working Party was
concerned, however, at the pervasiveness and depth of ill-feeling on this matter, particularly
in the wider social services sector (health, welfare, education and training, and related sport
and recreation activities) where funding is a key
aspect of iwi and community organisation business “The anorexic nature of the
with government. The intensity of feeling suggests voluntary sector, funded to
the relationship is at present dysfunctional. survive not to succeed.”

Viability of the community sector

€ Community representatives across the broad spectrum of iwi and community organisations
articulated, on a number of occasions, a real concern that the viability of many community
groups is currently under threat. The Working Party was not able to research and evaluate
these assertions but the frequency of the remarks indicated there are grounds for serious

concern.

92 |n particular, several people commented on the ‘trust-destroying’ nature of contracts implicit in the notion of a
contractual relationship based on government departments acting as the ‘principal’ or ‘owner’ of taxpayers’ funds while
community and lwi/Maori groups are forced into the subsidiary role of ‘agent’ or ‘price-taker’ with little power to
determine the nature or quality of the service to be provided.

93 NZ Council of Christian Social Services (March 1999) Criteria for Judging Government Funding Arrangements for the
Community Sector: The views of community social service providers, p5.




“Some organisations have had their

Section Two (paras 113-126) has provided genesis through the availability of
some data on the quantity and sources of contracting and have thrived.”

funding for the community sector. Records of
government expenditure demonstrate that total government funding to health, education,
social service and other sectors has, over time, increased substantially as the range of health,
social service, education, arts and culture and other activities has expanded and the provision
of government funded services by non-government organisations has become more common.
As a consequence, many existing and emerging iwi and community organisations have

received increases in funding as new areas of service have developed.

Beneath this picture, however, a number of community organisations have struggled to
survive. General statements of increased funding for social and other services mask the effects
of expanded demand and changing patterns in government expenditure which have
effectively transferred many significant functions to the community sector. The shift from
submission-based organisational funding, to contracting for the purchase of specific outputs

or services has also left many groups,

“Annual funding processes create an
intolerable strain on the organisation,

particularly those not delivering contracted

services, facing expanding demand and
focusing on the funding application

process rather than the organisation’s
core activities.”

increased costs while competing for
dwindling, static or inconsistent levels of

funding for their 