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ABSTRACT 

This exploratory study analysed changes in the pract ice of social work in the 
Department  of Social Welfare which occurred as a consequence of the Department's 
restructuring  i n  1986. This restructuring introduced major changes i n  management,  
service del ivery,  and the provision of culturally appropriate social services. 

l t  was proposed that changes in the practice of social  work were related to wider 
economic, pol itical and social debates regarding the viabil ity and effectiveness of New 
Zealand's social services. These debates were interpreted as indicating a sign ificant 
shift from policies derived from a welfare state model of provision to a welfare society 
model  of social service del ivery. A mult i - leveled analytical framework was used to 
examine issues of policy, organization and professional practice. 

Three qual itative techniques were used to generate the data reported in the dissertation :  
documents  publ ished during the period 1969 - 1988; a structured interv iew schedule 
completed with both managers and social workers ; and, f inal ly, participant observation 
in two District Offices of the Department. 

Findings from this exploratory study provided general support for the sh ift in  pol icy 
from a state funded, central ly directed mode l of service provision,  to a plural istic 
model that altered the ro le of the state and was intended to increase the involvement of 
community - based voluntary services. Within this shift, it was shown that during the 
1986 - 1988 period, the Department's ro le became increasingly concerned with 
funding, mon itoring and evaluating services. Bicu lturalism and the needs of Maori were 
shown to be critical factors in these shifts . 

The practice of social work within the Department of Social  Welfare also became more 
l imited and more specialised and its profess!onal ident ity was altered by the changed 
organizational  emphasis and the requirements of the Department. Several avenues for 
further research were del ineated. Prospects for the future practice of social work 
sketched in the context of ongoing change within the Department were identified. 
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D E D I CATION 

This  dissertation is a synthesis of twenty years experience as a social work 
pract itioner.  For ten of those years, I have been a social work educator whi le 
completing a Masters in Business Administration and embarking on the doctorate.  My 
teach ing of administration ,  management, prof essional and organizational issues in  
socia l  work has a practitioner's perspective. 

My comm itment to understanding the interrelationship between social work and its 
o rganizational setting began with my first awareness of the dissonance between the 
socia l  work values, skills and knowledge I gained as a masters student and the harsh 
realities of practice in an agency. I became acutely aware of that dissonance for social 
workers i n  N ew Zealand's Department of Social Work through  my teach ing 
responsibi l it ies with extramural students who leave their  work place for  periodic 
classroom instruction at the un iversity. They were struggling to make sense of social 
work in what they saw was a threatening environment in the middle 1 980's and which , 
after 1 986, became a rapidly chang ing, and sometimes openly hosti le , environment 
f i l led with contradictions, inconsistencies, and uncertainties about the role and practice 
of social work within statutory agencies. Changes in the Department of Social Welfare 
h ad direct implications for the practice of social work in other statutory agencies and in 
the  vo luntary sector as wel l ,  si nce the D epartment was a key actor in the 
organizational infrastructure of social services f u nding and provision in New Zealand. 

lt was the extramural students who drew my attention to the developments occurring in 
the Department and the implications for social work practice . As work on this project 
progressed, I presented the material to them.  lt was their enthusiasm, their  feedback 
and their conf irmation of the analytical f ramework that sustained me throughout the 
years devoted to the completion of the d issertation. lt is to those students, as social 
work practitioners, that this d issertation is dedicated. 
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Glossa ry of Terms and Ab breviations 

A D :  Assistant Director - District Office Managerial position , in this thesis referred to 
as Assistant Director of Social Services. 

Administrative Style of M anagement: U sed by Administrative Review Committee 
to describe a sty le  of management  characterized by "admin istration of 
instruction top-down communication , emphasis on inputs" (See Chapter Five) .  

A l t e rnative C a re:  Design ation g iven  to  the development of commun ity care 
programmes for pre-adolescents as an alternative to institutional ization. 

Bicultura l ism: Puao- Te-A ta- Tu interprets biculturalism with in the Department of 
Social Welfare as "the sharing of responsibi l ity and authority for decisions with 
appropriate Maori people" (Min isterial Advisory Committee , 1 986 : 1 9 :50).  

CETSS : Council for Education and Training in the Social Services. 

C O G S :  Community Organisation Grant Scheme. A joint funding scheme of the 
Departments of Labour and Social Welfare for community programmes. 

Community Services Funding: The funding al location for community g roups and 
program mes distributed by the Department. In 1 987 over 60 mi l l ion dol lars 
was distributed (Administrative Review Committee, 1 987).  

DSW: Department of Social Welfare . 

EMG: Executive Management Group. Established in the restructuring of 1 986 to include 
the Director-Genera l ,  the two Deputy Directors-General and the four Assistant 
Director Generals.  In 1 988, the Regional Directors were redesignated Assistant 
Di rectors-Generals:  Region and included in the membership. 

hui: Meeting , usually on a Marae and conducted according to Maori protocol .  

Instituti onal Principa l: - The senior admin istrative position in the Department's 
residential institutions.  

iwi: Tribe.  
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iwi: Tribe. 

Kaumatua: Respected Maori elder. 

Kaupapa : Purpose, objective. 

Komiti: Committee. 

Korero : Talk, conversations, interviews. 

Kuia : Maori women elders. 

Maatua Whangai: A programme established in 1 983 by joint effort of Department of 
Social Welfare Services and Maori Affairs to stem tide of young Maori into care. 

NZASW: New Zealand Association of Social Workers. 

NZCAB:  New Zealand Citizens Advice Bureau . 

NZCS S :  New Zealand Council of Social Services. 

NZFVWO: New Zealand Federation of Voluntary Welfare Organisations. 

NZPC :  New Zealand Planning Council .  

Pakeha : White New Zealanders of European ancestry. 

powhiri: Formal ceremonial welcome conducted in accordance with Maori protocol . .  

PSA: Public Service Association . 

REOs: Regional Executive Officers. The middle management positions in the newly 
established regional structure . In this thesis , R EOs refer to those positions 
designated for Social Services and Alternative Care. 

RMT :  The Reg ional Management Team. lt was comprised of the District Directors, the 
Institutional Principals, the Regional Director and selected R EOs. 



x i  i i 

S S Ds :  Social Service Departments. The centralized local authority structure in  Britain 
changed with the provision of social services following the recommendations of 
the 1 968 Seebohm Report. 

SAC: Social Advisory Council. 

S o cia l Welfare C o m m i ssion: The major advisory body to the Department 
established in 1 986 comprised of four officers of the Department, two people 
nominated by Min ister of Maori Affairs and two persons nominated by the 
Minister of Women's Affairs. Replaced the Social Security Commission created in 
Social Welfare Act 1 971 . 

SSSW : Supe rvising Senior  Social Worker.  

S S W :  Senior Social Worker, the first l ine f ield social work supervisor usual ly with 
staff of 3-5 direct l ine practit ioners. 

S W :  Socia l  worker, used here to designate the di rect l ine or front-l ine practit ioner 
whose responsibil ities are direct practice with cl ients. 

S WTC : Social Work Training Counci l .  

Tangata whenua : Literally 'people of the land', refers to the indigenous population of 
New Zealand. 

V O T P :  Vol untary Organ isation Grant Scheme - a Labour Department train ing 
programme that provided paid positions for voluntary organizations. 

Whanau : Extended family g roup. 

SPELLING CONVENTIO N S  

American ized spel l ings are used for selected words such as o rganization and 
professional ization throughout the text with the fol lowing exceptions:  when the term 
appears in  a title or direct quote that uses the Brit ish spel l ing and when the term 
appears in  a quote from the respondents who used the preferred British spel l ing.  
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CHAPTER ONE 

INTRO DUCTIO N 

This thesis sets out to explore changes in field social work practice within New 

Zealand's Department of Social Welfare during the eighteen months following the 

restructuring of the Department which was formally announced in the Department's 

Management Plan 1986 (DSW, 1 986a) . The Plan outl ined substantial changes i n  

the  Department's organ izational strategy, its design and performance objectives.  

Sign ifican tly, the plan also pledged a commitment to the provision of "culturally 

appropri ate" services ( DSW, 1 986a).  This thesis argues that the changes that 

occurred in field social work practice within the Department as a resu lt of the new 

policies can best be understood through an examination of the shift from a welfare 

state to a welfare society model of social serv ice del ivery. This sh ift toward a 

welfare society occurred as New Zealand experienced massive social, political, and 

economic change under the Fourth Labour Government elected in 1 984 (Boston,  

1 990) .  The  Labour  Government i n it iated major reviews of the social services 

includ i n g  the Reports of M in i ster ia l  Review Committee ( 1 985) ; M i n i ster ia l  

Advisory Committee ( 1 986) , and the M i n isterial Task Force on Social Welfare 

Services ( 1 986) .  Their  recommendations signal led sweeping changes fo r New 

Zealand's social services. This researcher  recognized the proposed changes as a 

prime opportun ity to examine the relationship between social work practice and 

its organizational sett ing . 

In the m id- 1 980s, New Zealand was experiencing low economic g rowth,  h igh 

inflation rates, a rising unemployment level, a drop i n  export demand and a rising 

balance of payments deficit. "The structure of the economy was sti l l  geared . . .  

towards exporting bulk farm products to Britain . . .  whi le servicing a protected 

domestic market at home" (Coll ins, 1 989 : 1 88) .  Changes in world wide economic 

re lat ions ,  i ncluding Britain's entry i nto the European Economic Market i n  1 972, 

placed New Zealand in the position of exploring new trade partnerships in Far East, 

Asia and the Pacific R im.  New Zealanders were increasingly aware that "the overall 

picture of  New Zealand's economic performance s ince the 1 950s [was) one of long-



term deterioration" (NZPC, 1 989:1 3) and that " I n  the ten years up to 1 983, New 

Zealand's national income and living standards grew by less than half the average of 

those in other Western countries" (Col l ins,  1 989 : 1 88) . Economic change was 

perceived as inevitable and the election of the Fourth Labour  Government in 1 984 

marked the begin ning of rapid and radical change in economic policies based on 

"market l iberal isation, with the removal or reduction of external and internal 

protection" ( Easto n ,  1 989 :8) .  What th is represe nted was a rejection of the 

previously t ight ly control led economy and an acceptance of monetarist pol icies 

through exposing the economy to 'market forces.' U nder Roger Douglas as Finance 

Minister, and Rogernomics as his economic package was known, the economy of New 

Zealand experienced a metamorphosis that not only radically changed the economic 

re lationships of New Zealand with the rest of the world, but also changed the 

economic relationsh ips among New Zealanders as well (Easton ,  1 989 ;  NZPC, 

1 9 8 9 ) .  

The political scene in New Zealand was also u ndergoing change. The election of the 

Fou rth Labou r  Government promised re l ief from what many perceived as an 

unresponsive National Government led by the strong , i rascible Robert Muldoon .  

After their election , the Fourth Labour Government launched a massive consu ltation 

process on governmental departments and services (Boston, 1 990) . There was a 

high level of activity as organizations, agencies and individuals responded to the 

cal ls for participation through written and oral submissions. A sense of optimism 

ensued in the New Zealand people who hoped the consultation process would result in 

a v iable set of solutions to the problems facing the country and mitigate the growing 

sense of pessimism about New Zealand's future. 

Socially, several of New Zealand's self-perceptions were under threat. The lack of 

economic growth and the policies of the previous fifteen years had contributed to a 

steady rise i n  u nemployment,  a fal l  i n  the standard of living re lative to other 

western nations ,  a growing polarization between the rich and the poor and a 

realization that the 'good l ife' for al l  New Zealanders was far from a real ity. In  

particular, the Pakeha ( European) New Zealander's v iew of racial harmony was 

seriously chal lenged when Maori activists presented empirical evidence to the 

contrary. The data showed that the indigenous people of New Zealand, the tangata 

whenua (people of the land) , were disproportionately over-represented in the 

lower socio-economic groups; in  measures of i l l -health, such as infant mortality 

and low l i fe expectancy ; and in the institutions of welfare and justice (Min isterial 

Advisory Committee, 1 986:1 5) . As a consequence, social workers (and social work 
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educators) were increasingly under challenge to respond to Maori welfare needs. 

The social work communi ty in itiated practice and programme responses to the 

chal lenges,  including a proliferation of anti-racism workshops to address the 

criticisms of personal and professional racism. 

lt was against this background that this research project was formu lated . The 

challenges presented to New Zealand social work were pervasive and questioned the 

very assumptions upon wh ich social work had been based . Social workers 

reassessed their personal and professional attitudes toward racism,  the validity of 

Pakehas' working with M aori people ;  and the g laring absence of Maori social 

workers in  social service agencies, government  departments and teaching 

institutions. They also recognized their lack of even a basic knowledge of Maori 

people, Maori language,  customs and the demands of Maori formal protocol (DSW, 

1 9 8 5 b ) . 

This time of pervasive change in social work was seen by the author as an excellent 

opportunity to explore the motivation ,  form , process and content of the changes 

taking place. Social workers were trying to make sense of the diverse challenges to 

their practice by reassessing current practice and developing models of practice to 

meet New Zealand's changing environment and the challenges of the Maori people. 

There were several reasons why it  was decided to explore chang es in social work 

practice within the Department of Social Welfare. First of al l ,  the Department of 

Social Welfare was the largest single employer of social workers in the country 

( Rochford & Robb, 1 981 ) and several of its staff had leadership roles in the field . 

Secondly , since the creation of the Department as leg islated by the Social Welfare 

Act, 1 97 1 , the Department had become a dominant influence in the provision of 

services in the statutory sector and, through its various funding schemes, in the 

voluntary sector as wel l .  The Social Work Training Council, an accrediting body , 

had been established under the Department's auspices in 1 973 and the Department, 

through its training institutions and various study programmes, had been a major 

actor in the social work train ing infrastructure. Lastly, much of the crit icism of 

social service provision during the 1 970's and early 1 980's, had been directed at 

the Department as the central ized, bureaucratized and mandated government 

department  responsible for socia l  services (NZPC,  1 978, 1 98 1 ; Davey and 

Dwyer, 1 984) . These criticisms were addressed in the recommendations of the 

reviews commissioned by the Government and the reviews in it iated by the 

Department itself. As a result the Department embarked on a process of change that 
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wou ld be referred to as a 'restructuring' .  1 t  was this process of restructuring and 

its impact on field social work practice with i n  the Department that th is research 

project set out to explore. 

Wh i le  the primary focus was the intra-organizational relationship between the 

Department of Social Welfare as the statutory organ ization and social work, this 

thesis sets this relationship with in the larger social ,  economic and political context. 

The restructuring marked a turning point in social welfare policy with the Fourth 

Labo u r  Government's rejection of the existing social service delivery model based on 

a centralized, bureaucratized government department as the main funder and 

provider of service. lt is argued that social work, as the major identif iable 

occupational category responsib le for implementing government social service 

po licy in statutory agencies, consequently underwent sign ificant change. 

This chapter begins with an overview of the social ,  political and economic context of 

N ew Zealand at the time of the restructuring.  The features of this context wil l  be 

extended and elaborated throughout the thesis as the context is interwoven with the 

analysis of debates on social service delivery models and the analysis of changes in 

social work practice during the period 1 969 to 1 988 .  Broad features of the 

theoretical framework are presented before the chapter then defines several terms 

as they are used in this thesis.  A brief description of the Department of Social 

• Welfare and social work in New Zealand follows. Finally, the reader will be alerted 

to the structure of the thesis. 

TH E CONTEXT OF TH E R ESTRUCTURING 

N ew Zealand had long been heralded as the social laboratory of  the South Pacific 

(Tennant, 1 989) with a com prehensive welfare system based on government 

provision beg inn ing with the Old-age Pensions Act in 1 898, through to the Social 

Security Act 1 938, the Social Security Act of 1 971 , and the Superannuation Act of 

1 9 7 5 .  

The advent of social security added a powerful component to the 
l iberal-prog ressive model of welfare,  and social security rapidly 
became the welfare apotheosis against which al l  provis ion was 
based (Tennant, 1 989 :6).  

The Social Welfare Act, 1 971  amalgamated the Social Security Department and the 

Child Welfare Division of the Department of Education to create the Department of 
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Social Welfare with wide responsibil it ies for the funding , provision and support of 

social services. The Department, as a centralized government agency, was charged 

with the responsibil ity to: 

Encourage co-operation and co-ordination among organisations 
and indiv iduals ( including Departments of State and other agents 
of the Crown) engaged in social welfare activities (Social Welfare 
Act , 1 97 1 , Section 4(2)(d)) .  

The Department was to accomplish these goals through a combination of di rect 

serv ice provision and indirect services to the voluntary sector including systems of 

funding, advice and administrative support. The 1 972 Royal Commission on Social 

Security reaffirmed the responsibi l ity of the commun ity to give the dependent a 

standard of l iving "consistent with human dignity" relative to that enjoyed by the 

majority through a comprehensive system of benefits that would allow all to "feel a 

sense of participation in [sic] and belonging to [sic] the commun ity" wh i le 

supporting the need for co-ordination of all services contributing to the welfare of 

the nation (Royal Commission on Social Security, 1 972, Section 42:65).  The Royal 

Commission ,  therefore reconfirmed the central role of the state in social welfare 

activities and established a social service delivery model based on the key role of 

government as funder and provider. 

With the state as the main funder and provider of serv ice, it was assumed th at 

equal i ty ,  accessibil ity and continu ity of a quality un iversal service would prevai l .  

Theoretical support for th is v iew was found in the work of Richard Titmuss,  

Professor of Social Administration at  the London School of Economics from 1 95 1 -

1 973. Titmuss articulated the application of Keynesian economic policies to social 

services. He clearly distrusted the 'market place' and emphasized the central role 

of the state in the social services (George and Wilding , 1 987) . Titmuss defined the 

role of the voluntary sector as innovator and supplemental to state provision. 1 t  was 

this welfare state model of social service delivery that gu ided social policy decisions 

in New Zealand up to 1 986 (Easton, 1 980; Oliver, W. ,  1 977, 1 988). 

One objective of the thesis is to explore possible explanations for the rejection of 

the existing social service delivery model based on the principles articulated by 

Titmuss ( 1 974 , 1 976) .  The welfare state model ,  with its assumption of a h igh  

degree of  collective responsibil ity, had dominated New Zealand social service policy 

for fo rty years. Th is thesis argues that the government adopted an alternative 

model ,  based on the principles of a 'welfare society' model as promulgated by Roger 

Hadley and his associates at the Un iversity of Lancaster (Hadley and Hatch, 1 98 1 ; 
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Hadley and McGrath, 1 981 ; Hadley, Dale and Sil ls, 1 984) . The model represents an 

application of monetarist economic policies to a social service delivery system. 1 t  is 

argued that the Hadley and Hatch Participatory Model of  Social Service Delivery 

( 1 981 } was adopted because it provided an alternative to the welfare state model of 

co l lective responsibil ity by emphasizing the responsibi l it ies of the individual and 

the com m unity ; because it provided a theoretical rationale for reassessing welfare 

expenditure; and because it used the terminology of the proponents of a 'welfare 

society' model of service del ivery voiced by New Zealand social policy analysts 

(New Zealand Planning Counci l ,  1 978 ; 1 979) . 

The Hadley and Hatch model ( 1 981 ) depends on a pluralist system of providers, 

focuses o n  a local ized 'patch system' of integrated commun ity based services ,  

acknowledges informal care givers and prescribes a l im ited role for the state in  

direct serv ice provision ( Hadley and Hatch, 1 981  ) .  There were strong indications 

at the t ime this research project was initiated that the Hadley model ( 1 981 ) was 

being implemented. This thesis attempted to trace the influence of the Hadley and 

Hatch model by analysing the social pol icy debates in the official publ ications and 

reports that set the stage for its implementation. I ts adoption led to sweeping 

changes in the organizational infrastructure of social services and consequently to 

significant modifications in social work practice. 

Under the welfare state model of service del ivery ,  the Department had grown into a 

h ighly centra l ized, bureaucratized government agency. To i mplement t h e  

alternat ive model of social service del ivery ,  radical change was required in  the 

form of a 'restructuring'  of the Department. For the purposes of analysis ,  the 

restructu ri ng processes were grouped under fou r  pr inciples : regional ization ,  

decentral ization, devolution and partnership with the com munity. Although some 

features of the restructuring had been planned, pi loted , or  at least discussed, prior 

to Ju ly 1 986, the restructuring process was to be altered by the commitment to 

bicu ltural ism made fol lowing the release of the Report of the Ministerial Advisory 

Committee on a Maori Perspective for the Department of Social Welfare, known as 

Puao- Te-A ta-Tu (Min iste rial Advisory Committee,  1 986} .  

lt was the task of the Department's social work staff to i mplement the model and the 

principles of what was later to be referred to as 'the new way of working'  

(DSW, 1 988c) . The Department of  Social Welfare, had been supportive of the slow 

but steady g rowth of qual ified social workers. l t  is argued that the Department 

played a major role in  social work professionalization during the 1 970s not only 



because it was the largest employer but because of the key role  the Department 

assumed in the provision and resourcing of education and training of social workers 

in the statutory and voluntary sectors under the Social Welfare Act of 1 971 . 

Equally important was the establ ishment of the Social Work Train ing Counci l in  

1 973 as an accredit ing and standard setting body under the auspices of the 

Department. 

As the Department became more professionalized, social work received increasing 

crit icisms of el it ism , non-accessibi l ity and over-emphasis on individual ized 

casework methods to the exclusion of preventative methodologies such as community 

work and commun ity development (NZASW, 1 976 ,  1 978, 1 982) .  To these 

criticisms was later added the charge of  mono-culturalism (Johnston,  1 982; DSW, 

1 985b). This thesis analyses the debates on social work professionalism and 

defin itions of the social work task within the Department of Social Welfare. lt 

draws on data collected in interviews with the Regional Executive Officers of Social 

Services and Alternative Care (REO's) and in field research with two social work 

teams. lt is in the comments of the respondents that the di lemmas of practice are 

brought into s harp relief. The researcher was aware that some of the social 

workers within the Department had a commitment to many of the principles 

espoused as characteristics of Hadley & Hatch's Part icipatory Model of Social 

Serv ice Del ivery ( 1 98 1 )  prior to the restructuring.  The question was, did the 

social workers perceive the new policy directives as a leg it imation of good social 

work practices and was the adoption of the principles of 'the new way of working' 

(DSW, 1 988c) based on a commitment to bicu lturalism,  actually taking place at the 

interface of social work serv ices with cl ients? There were indications that with 

the apparent adoption of the alternative model ,  the Department's support for social 

work profess iona l izat ion h ad reversed and a d e l iberate strategy of 

deprofessional ization of social work in itiated. The research set out to explore these 

issues. 

THE THEORETICAL FRAM EWO RK 

The theoretical framework argues that a mult i- level approach is required to 

analyse the relationship between the restructuring of the Department of Social 

Welfare and changes in field social work practice. First, consideration must be g iven 

to the broad social, political and economic context which provides the framework in 

which the relationship takes place. During times of change, and certain ly the 1 980s 
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in New Zealand were a time of change, the influence of events in the broad context on 

intra-organizational relationships is h ighl ighted (Lincoln, 1 985) . Second, despite 

views of bureaucracies as stable and rather impervious to external forces (Weiner, 

1 982) ,  contemporary analysis of o rganizational funct ioning confirms that the 

organization is dependent on a complex set of interrelationships with i ts immediate 

environment for its symbol ic and tangible exchanges (Meyer and Scott , 1 983) . 

Th i rd ,  social work pract ice in  an organ ization is affected by the un ique 

characteristics of  the specific organization in which that practice takes place. The 

interre lationships between changes at the macro-level ,  conceptual ized in th is thesis 

as a change from a Welfare State to a Welfare Society, and the organizational changes 

in the  Department which subsequently resu lted in changes in field social work 

practice are analysed using Pearce & Robinson's Strategy - Organizational Design -

Performance Model ( 1 989). 

TER M I NO LOGY 

There are several terms uti lized in this thesis that require clarification. The terms 

'social policy' ,  'social  welfare policy ' ,  'social welfare', 'social welfare serv ices' ,  

'social services' and 'social work' have distinct meanings. Because the boundaries 

between them are blurred, they are often used interchangeably, thereby creating 

con fusion and inaccuracies. Social Policy has multiple meanings but usually refers 

to al l  the governmental activity that impact on the qual ity of life in a society. Thus, 

it includes housing, education, conservation/environment, health,  as well as social 

welfare policies of income, benefits, and social services (Gi lbert and Specht, 

1 986) . Borchardt ( 1 977) distingu ishes between social pol icy and public pol icy by 

defin ing  publ ic po l icy as a generic term referring to al l  government  actions 

concerned with the governance of a nation : defense, public works , taxation,  etc . ,  

whi le social policy is : 

A deliberate government sponsored programme of action designed 
to ensure reasonable access for all to conditions which will lead to 
an improved quality of l ife (Borchardt, 1 977:vi i ) .  

The term 'social policy' or 'social welfare policy' as it is used in this thesis refers 

to the policies covering the s ix major social services provided by the state : 

education ,  employment, health,  housing,  income maintenance benefits and social 

welfare services thus reflecting the defin ition and usage in Departmental documents 

(e.g. in the Report of the Ministerial Task Force, 1 986) . 

8 
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The Resource Book prepared by the Min isterial Task Force on Social Welfare 

Services ( 1 986) defined social welfare services as "services provided by the 

welfare state in tended to i mprove people's social  welfare-[they] can be 

dev e lop m e n tal ,  re habilita tive , or remedial [sic]" ( M in i st erial Task Force , 

1 986:43) . The Task Force noted that social welfare services refer to the full range 

of formal ly org an ized social  welfare activit ies provided by local and central 

government agencies and by non-government agencies. The Task Force acknowledged 

that the boundaries between social welfare services and other social services are 

often indistinct, making it difficult to categorize services as a 'social service' or as a 

'social welfare service.' There is a tendency in the l iteratu re to refer to 'social 

welfare services' as s imply 'social services' without reg ard to the site of those 

services in education, health , or  welfare . In this thesis,  the term social services 

refers to social welfare services and uti l izes the following distinctions. 

Social Services has a wider connotation and may include both 
direct and indirect serv ice or resource provision that enhances 
qual ity of l i fe : groups,  community and social activ i t ies,  i . e ,  
domici l iary care, day care, chi ld care, rest homes , meals on 
wheels, old age centres, etc . . .  Social Work has a more specific 
nature that depends on actions that are change focussed ; they may 
be indirect or direct but depend on a degree of personal interaction 
(Timms and Timms, 1 982:  1 82- 1 83) 

The clarification of the terms 'social services' and 'social work' as articulated by 

Timms and Timms ( 1 982) is crucial to understanding the di lemmas, the resistance 

and the implications of the redesignation of div ision and job titles from 'social 

work ' to 'social serv ices' that took place in the restructuring of the Department of 

Social Welfare in 1 986.  

The process of change in government departments, services and benefits init iated by 

the Fourth Labour Government was labelled a 'restructuring'. The term was widely 

used to refer to all change processes in government and reflects a particu lar 

perspect ive . 

Restructu ri ng impl ies that the way to carry out  successfu l ,  
effective organ isational change [is] to  alter the organization's 
structure ( M cLen n a n ,  l nkso n ,  Dak in ,  Dew e ,  and Elk in , 
1 9 8 7 : 2 9 8 )  

These authors po int out that such a perspective ignores the complex realities of 

organizational dynamics. Nevertheless, the restructuring process embarked on by 

the Department assumed this perspective and initiated the fundamental structural 

changes which are described in Chapters Two and Five. 
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Because the four principles of the restructuring ( regional ization ,  decentral ization ,  

devolut ion and partnership with the community) wi l l  receive thorough examination 

in the n ext chapter, it is necessary at th is point to only briefly define the terms. 

Robbin s  ( 1 983) defines reg ional ization as an administrative structu re that 

perm its a n  organization to operate in different  geographical local i t ies without 

substant ia l  changes i n  the h ierarch ical authority structure.  Decentral ization ,  

usually v iewed on a continuum with centralization ,  i s  a multi-dimensional concept 

that refers to the degree of distribution of power and authority among the actors in a 

social system (Holl ingsworth and Hanneman, 1 984:7). lt is important to note that 

reg ional ization and decentra l ization are dist inct processes which can occur 

independently of each other.  Likewise, decentralization of responsibil ity can occur 

without decentral ization of power and authority. Both issues wi l l  be elaborated 

further in Chapter Two. 

Devolution ,  the third principle of the restructuring,  is an imprecise term. Boston 

( 1 988) defines devolution as: 

R efering to the transfer of pol itical power from the central 
g overnment level to a sub-national government. . . .  Hence, if a 
central govern ment department were to transfer many of its 
functions from head office to district offices this would be a case of 
organ isational  decentra l isat ion .  I f , however, the  pr imary 
responsibility for those functions - in terms of programme design ,  
funding, implementation and evaluation-were to be transferred to 
sub-national governments . . .  [it is] devolution (Boston ,  1988:3). 

Boston 's  defin ition refers to the two processes central to the understanding of 

devolution :  power and responsibi l i ty. Boston ( 1 988) refers to the transfer of 

pol i tical power and the primary responsibility tor programme desig n ,  funding , 

implementation and evaluation . lt was these two features that were to become the 

focus of the devolution debate. Levett, Keelan and McCiel lan ( 1 988) defined 

devolution as: 

A mechanism for al locat ing publ ic money to groups providing 
social services in local communities. 1t involves an operational 
partnership between community and government. . . . l t  resu lted 
from both a call for greater inclusion in political l ife by excluded 
or under-represented groups and a decision by government. . . .  
Devolution is an act of government to share decision-making on 
some function with affected cit izens . . . .  lt is not a movement of 
decentralisation whereby decision -making is  sh ifted from head 
office to district office ( Levett, Keelen and McCiennan,  1988 : 1 , 
1 1 ) . 
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Devolution,  as used within the Department of Social Welfare, included the notion of 

transfer of pol it ical power and of primary responsibi l ity. Devolution was most 

often discussed with reference to the transfer of primary responsibility of services 

for Maori chi ldren and their  whanau (extended fami ly) to iwi (tribal) authorities. 

The issue of accountability in devolution has proved to be problematic. With a high 

degree of primary accountabil ity to the Department, it was difficult to distinguish a 

'devolved' programme from the more trad it ional contractual agreements the 

Department had with voluntary agencies, such as Open Home Foundation or  the New 

Zealand Society for the Intel lectually Handicapped, for the provision of services to 

special populations. A low degree of accou ntabi l ity cou ld make the programm e  

vulnerable to claims of 'misappropriation' o f  public monies. Such issues delayed 

the implementation of devolution. During the period of the research , the Community 

Organisation Grants Scheme (COGS) was the only devolved programme with in the 

Department of Social Welfare in operation (Levett, et al . ,  1 988) . 

The fourth pr inciple,  'partnership with the com m u n ity' , had two major  

impl ications. Fi rst, partnership was an indication from govern ment that the 

provision of social welfare services was a jo int  responsibil ity of  government and 

'the community'. The meaning of 'the community', although vaguely defined, was 

generally accepted to refer to voluntary agencies ,  commu nity groups and iwi 

authorities. 1 t  was an acknowledgement of the sh ift from the pursuit of a 'welfare 

state' towards a 'welfare society' that reflected acceptance of the New Zealand 

P lanning Council 's call for a community-based approach to social welfare service 

provision (NZPC,  1 979, 1 98 1 ; Davey and Dwyer 1 984) and the New Zealand 

Cou ncil of Social Serv ices promotion of the "sharing of social responsibi l i ty" 

through the promotion of community self-sufficiency (NZCSS, 1 978:27) . Second, 

partnership with the commu nity included an expectation of a partnership in 

decision-making , as wel l  as of provision. The government, as the review of the 

documentation in Chapter Four wi l l  show, embarked on an exhaustive consultative 

process with 'the community' through the establ ishment of min isterial reviews and 

the Royal Commission on Social Policy ( 1 988) . As wel l ,  organizational desig n 

changes with i n  the Department created a Social Welfare Com mission wi th  

community members and community mon itoring g roups for each of the Department's 

D istrict Offices and I nstitutions. These committees, whi le not conferred with direct 

decision making power, were expected to sign ificantly influence the operation of 

d ist ricts and the institut ions throug h their  d i rect l inkage to the Social Welfare 

Commission (See Appendix IV  for the Departmental Organizational Chart of 1 986). 
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Field social work practice is differentiated from residential social work by sett ing.  

Residential social workers in the Department were based in the Department's 

residential i nstitut ions and homes for chi ldren and youth,  while f ield social 

workers are:  

Based in district and area welfare offices to carry out statutory 
tasks, offer personal and family services and respond to changing 
community needs (DSW, 1 988c:65) .  

In  1 988, of the Department's 1 300 social workers ,  850 were fie ld social workers 

and the rem aining 450 were residential social workers. 

In  the 1 970's the number of fie ld and residential social workers 
was approximately equal. The present ratio reflects the gradual 
reduction in the use of residential care which has occurred and is 
cont i n u ing (DSW,  1 988c:65) .  

This sh ift in the  ratio of  fie ld social workers to res idential social workers reflects 

the Departm ent's de institutionalization pol icy beg un in the early 1 980's and 

accelerated as part of the restructuring.  The term 'Social Worker' when used in this 

thesis to designate social workers in the Department refers to field Social Workers. 

TH E DEPARTMENT OF SOCIAL W ELFARE 

The Social Welfare Act of 1 971 legislated the amalgamation of the Child Welfare 

Division of the Department of Education and the Department of Social Security to 

create the Department of Social We lfare . As a government department, the 

Department of Social Welfare was responsible to Parl iament as representative of 

the people of  New Zealand through the Minister of Social Welfare. Ann Hercus, now 

Dame Ann H ercus, was appointed the Minister of Social Welfare when the Fourth 

Labour Government was elected in 1 984. She was replaced by the Honourable 

Michael Cu l len in 1 987. 

The Department of Social Welfare budget g rew from 7.0% of the Gross Domestic 

Product in 1 971 , to 1 0 . 1 % in 1 980, and to 1 0 .71 % in 1 985 whi le Social Work 

Services expenditure lost g round as a percentage of Departmental budget, (2.2% in  

1 975 compared wi th  2 . 1 % in 1 980) . By 1 985,  the Social Work Division had 

gained only sl ightly on its 1 975 percentage by representing 2.22% of the budget 

(Ministerial Task Force, 1 986 :66) . For the fiscal year 1 986/87, the Department 

spent $6 , 1 75 mi l l ion,  the largest single vote in the Budget, employed a staff of 
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6 ,200,  al located benefits to one and one half mil l ion citizens of New Zealand's 3.4 

mil l ion people, operated 1 9  institutions and 1 70 children's homes. Less than 3% of 

the budget was al located to social work services ( DSW, Briefing Papers, 1 987a) . 

The expenditure on Social Work Services was approximately .03% of the total 

expenditure for f iscal year 1 986- 1 987. The total expenditure in  Vote : Social 

Welfare was 1 1 .7% of the Gross Domestic Product (DSW,  1 988c: 1 08) .  These 

figures demonstrate the smal l  percentage of the Department of Social Welfare budget 

al located to social services as compared to the budget al location for benefits, 

pensions , and admin istration. 

Prior to the restructur ing ,  the Department of Social Welfare had a tradit ional 

bureaucratic structure headed by a Director-General and three Assistant Director­

Generals responsible for Admin istration, Social Work, and Benefits and Pensions. 

The Head Office, located in the nation's capital, Wel l ington, had direct l ine authority 

over the Department 's 73 District Offices and Area Welfare Offices and the 

Department's 1 9  I nstitutions (Min isterial Advisory Committee ,  1 986). (See Figure 

One) . By 1 987, five of the n ineteen inst itutions were closed " in  favou r  of 

commun ity based care" (DSW, 1 988c: 1 5) .  Other  changes i n  the Department 

fo l lowing the restructu ring ,  and discussed in the I ntroduction to Chapter Five, 

include the establ ishment of a reg ional office structure, the abol ition of the Social 

Security Commission and the reorganization of Head Office. (See Appendix IV). 
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SOCIAL WO RK I N  N EW ZEALA N D  

Social work in New Zealand i s  a re latively young occupation,  without a wel l  

establ ished professional identity . The first tert iary social work educat ional  

programme for over twenty five years had been establ ished at Victoria University in 

1 949 (Un iversity Grants Committee,  1 982) .  In 1 964, a professional association 

for social workers was establ ished by workers in the health and child welfare fields. 

(NZASW 1 971  ). The formation of the Social Work Training Council in 1 973 led to 

the establ ishment of three additional tertiary educational programmes for social 

workers :  M assey U n iversity, 1 975 ; Auckland U n iversity, 1 975 ; Canterbury 

U n ivers i ty , 1 976, (Brook, 1 988) .  As a resu l t  o f  the B rownl ie  Comm ittee 

recommendation (University Grants Com mittee,  1 98 1  ) ,  a fifth programme was 

established at the Auckland Teachers College (now the Auckland College of Education) 

in 1 983. The only nationwide study of social work in New Zealand was completed in  

1 98 1  (Rochford and Robb, 1 98 1 )  and involved a sample of  over 5 ,700 social 

service positions of which approximately 2,500 were paid positions (Rochford and 

Robb, 1 98 1  :8) .  lt was estimated that 80% of those were in the statutory sector. Of 

those in paid employment, only 1 2% held a professional degree in social work. 

The professional ization of social work during the last twenty years has been neither 

consistent nor unchal lenged ( N ZASW, 1 976,  1 978,  1 982) . The paral le l  

development of  community work practitioners forced periodic reassessment of  the 

role of social work vis a vis community work (Aotearoa Commun ity Workers 

Association ,  1 989) . Proposals for professional ization through the establ ishment of 

minimum standards, membership restrictions and competency measures, has been 

a consistent call from health social workers in particu lar (e.g . ,  Daniels,  1 989) . 

These proposals generated heated debates in social work ranks ( Flowers, 1 98 1 ; 

Hessey, 1 982, 1 984) . 

The New Zealand Association of Social Workers was strongest in the mid-1 970s but 

struggled for support and membership throughout the 1 980s (Fraser, 1 988).  The 

Association's debates on the socia l  work task and on professional ization are 

discussed as part of Chapter Four. 

A study of social work practice in New Zealand completed by Sheafor, Teare ,  

Hancock and Gauthier ( 1 985) reconfirmed that the  key tasks o f  social work activity 
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among the 358 social workers surveyed were counsel l ing and problem solvi ng as 

direct practice interventions. The tradit ions of community work as a separate 

activ ity distinct from social work and the concentration of social workers in the 

statutory sectors of welfare and health may he lp to explain why casework has 

characterized social work in New Zealand during the period under study. 

FORM OF THE THESIS 

This fi rst chapter has set out the central argument of the thesis, provides an 

overview of New Zealand in the mid- 1 980s, defines terms and has g iven brief 

descriptions of  the Department of Social Welfare and Social Work in New Zealand. 

Chapter Two develops the theoretical framework used to analyse social work and its 

organ izational setting.  The methodology ut i l ized in the research is described in 

Chapter Three, which also includes a summary of the demographic characteristics 

of the research respondents. The analysis of the publications, reviews, papers and 

reports that document the debates on the aspects of social service delivery systems 

germane to this thesis makes up Chapter Four. Chapter Five reports the perceptions 

of the restructuring of the Department by the e leven Regional Executive Officers 

who held nationwide responsibi l ity for implementation of an alternative model of 

serv ice delivery within the newly named Social Service Divisions. lt is in Chapters 

Six and Seven that the responses and observations of the social work teams, as the 

front- l ine workers with the responsib i l i ty of i nterfacing with cl ients and the 

community are reported. Chapter Eight, 'Processes and Prospects', presents an 

analysis of the fi ndings of the project , impl icat ions for further research ,  and 

prospects for the future 
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CHAPTER TWO 

AN ANALYTICAL FRAM EWORK 

This chapter sets out the framework developed for analysing field social work practice 

in the Department of Social Welfare . lt begins with an examination of the concepts 

'welfare state'  and 'we lfare society' and reviews the explanations offered in the 

l iteratu re for the crisis of the welfare state in contemporary Western societies 

( Easton 1 980 ;  Mishra, 1 984 ; Kaufman , 1 985). This thesis arg u es that the broad 

directions of state responsibi l ity guide statutory organisational strateg ies for social 

service funding and provis ion . Hence , the second major section of this chapter examines 

models of social service del ivery by comparing and contrasting the features of the 

welfare state model as articu lated by Titmuss (Titmuss, 1 974 , 1 976; Reisman, 1 977) 

with the features of the welfare society model promulgated by Hadley and his colleagues 

(Hadley and Hatch ,  1 98 1 ; Hadley and McGrath , 1 981  and 1 984; Hadley, Dale and Si l ls, 

1 984). Issues of organizational design are considered in  this second section which 

proposes that the welfare state model of social service delivery led to the development of 

a central ized, bureaucratic state system.  Converse ly, the welfare society mode l 

demands an organizational design characterized by a decentral ized delivery system, 

p lural ism in  serv ice provide rs and participation of the community in plann ing and 

service provision. The thesis goes on to argue,  that just as there is a relationship 

between the strategies of service provision and the characteristics of the organization 

designed to implement the model of social service delivery, these two elements are 

related to organ izational performance. Performance, in this instance considers both the 

tasks to be accomplished by social workers and the qual ifications required to perform 

those tasks . The last section of this chapter, analyses these critical social work 

performance issues as the professional ization of social work, and the defin ition of the 

social work task (Stevenson,  1 986) . 

Although the relationsllip between strategy, design and performance is conceptualized as 

sequential for the purposes of explanation in the Pearce and Robinson model ( 1 989) 

uti lized here ,  the relationship is more complex and dynamic. Pearce and Robinson 

( 1 989) acknowledge the sign ificance of the environment especially in times of change 
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lt i s  this extra organizational environment that contemporary organizational theorists 

argue has been insufficiently considered in the study of organizations. 

The analytical framework presented and the research methodology used in the present 

research reflects the  influence of the contemporary organizational theorists who 

contend that a paradigm shift is occuring which fundamental ly alters both the 'world 

view' of organizational analysis and organ izat ional research (Lincoln ,  1 985 ; Guba, 

1 985;  Weick, 1 985;  Reed, 1 985).  Advocates of the 'natu ralist' paradigm reject the 

pos itivist emphasis on rationality, planning and l inear causality. The natural ists' v iew 

of the world is one of complexity, indetermination and mutual causality. They argue for 

an organizational analysis that adopts a 'holist ic' approach and addresses the major 

criticism of system theories approaches which have dominated organizational analysis 

for th i rty years. Th is  criticism is exemplified in  the com ments of Scott ( 1 983a,b) 

who contends that open systems theories have not been adequately util ized to examine 

the relationship between: 

' Internal' features and 'external' forces . . .  to analyse how societal 
events push,  pul l  and permeate organizational structu res and 
processes (Scott, 1 983b : 1 00). 

Lincoln ( 1 985) reiterates th is perspective when she calls for an organizational 

analysis that expands the boundaries of the organization and recognizes the organization 

in its immediate task environment and considers the organization within its broadest 

societal context. Such an analysis includes what she terms both 'horizontal' and 

'vertical '  organizational relationships (Lincoln ,  1 985:9).  The naturalists dism iss the 

' retrospective rational ity' of the positivist paradigm which they argue is " rare in 

organ izations" (Weick, 1 985 : 1  09) and the del iberation assumed in the planning 

function as "fostered for public consumption wh ile a different set of procedures is used 

to get the work done" (Weick, 1 985: 1 1 1  ) .  

The influence o f  th is emerging paradigm is evident i n  the analytical framework used in 

this present research.  This framework considers societal or  vertical relationships in 

the examination of social work with in a particular organizational context, as well as 

the internal and external horizontal relationships of the organization.  
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WELFARE STATE TO WELFAR E  SOCIETY 

Two views of the welfare state dominate the l iteratu re : the ideological view, which 

focuses on the welfare state as a set of beliefs and values, and the programmatic view, 

wh ich examines the benefits and services provided by the state (Kaufman : 1 985) . 

Ideolog ical ly ,  the term welfare state con notes an  assumption of 'col lective 

responsibi l ity' (Titmuss :  1 974) . The term conveys a benevolent state attitude 

toward the  well being of all its citizens (Robson:  1 976 :1 75) and denotes "universal 

entitlement of a number of welfare provisions as a matter of right for the members of a 

nation state" (Siddiqui ,  1 987:23).  

Kaufman ( 1 985) proposes four  dimensions for comparison of welfare states : (a) the 

ideological dimension which addresses the scope and l imits of state responsibil ity for 

individual and collective welfare ; (b) the institutional dimension which addresses the 

degree of state influence in the provision of services and in the redistribution of wealth ;  

(c) the organizational dimension which examines the organized forms and the degree of 

centralizat ion ;  and (d) the performance dimension which analyses the kind and amount 

of resources allocated to different public programmes. Furniss and Ti lton ( 1 977) , on 

the other hand, contend that it is state intervention in economic and social policy which 

is the central feature of welfare states. Their view encompasses the ideological and 

organizational dimensions in Kaufman's schema ( 1 985). Furn iss and Tilton ( 1 977) 

argue that it is the form and goals of state interventionist policies along a continuum 

from min imal ist to pervasive that provides the primary criteria for distinguish ing one 

welfare state from another. Halsey ( 1 981 ) in  his discussion of the rise of welfare 

state pol icies in the Organisation for Economic Co-Operation and Development (OECD) 

countries, describes these policies as 'interferences' : 

The rise of the Welfare State constitutes what was orig inal ly 
called 'interference' in the exchanges between the family and the 
economy . . . .  The more e laborate these 'interferences, '  the more 
developed the Welfare State (Halsey, 1 981 :21 ) . 

The description 'Welfare State,' then,  can describe quite different perspectives and 

qu ite different patterns of social welfare policies and programmes provided by a 

particu l a r  government .  1 t  does not necessari ly denote pervasive government 

intervention. lt may not even accurately reflect the spirit of collective responsibi l ity 
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and altruism so often ascribed to it (Titmuss, 1 974; Kaufman, 1 985; Ol iver, W. ,  

1 988;  Tennant, 1 989) .  Wi l l iam Ol iver ( 1 988) suggests that the  welfare provis ions 

established in New Zealand were more a response to economic depression that threatened 

national stability than a commitment to social justice. In New Zealand, however, the 

term 'welfare state' is generally accepted as referring to a benevolent state attitude 

and to the comprehensive system of government-provided benefits and serv ices as 

orig inal ly formulated in the Social Security Act provisions of 1 938,  codified by the 

1 972 Royal Commission on Social Security and reconfirmed by the Report of the Royal 

Commission on Social Policy released in April of 1 988 ( Easton, 1 989). 

In it ial formulations of the term 'Welfare Society' (Wi lensky and Lebeaux ,  1 965) 

referred to industrial societies with highly developed un iversal ,  serv ices with few 

"distinctions between welfare and other types of social institutions" (Wilensky and 

Lebeaux, 1 965:1 47).  The 'Welfare Society' as envisaged by Wilensky and Lebeaux was 

was the  culmination of the  development of extensive i nst i tut ionalized we lfare 

programmes. More recent formulations of the term, (OEC D, 1 98 1 ; George and Wilding 

1 987 ; Johnson, 1 987) stand in di rect contrast to th is early conceptualization .  Now the 

concept of welfare society includes notions of individual and community responsibi l ity 

and rejects notions of col lective responsibi l i ty ,  particu larly as exemplified in state 

provided services and benefits . The term Welfare Society as i t  is used by 'anti­

col lectivists (George  and Wi ld ing 1 987) and we lfare p lural ists (Johnson ,  1 987) 

emphasizes the responsib i l it ies of  primary social inst i tut ions s uch as t h e  fami ly 

( inc luding the extended fami ly network) and the commun ity in provid ing care. 

Proponents of a Welfare Society reject state provision of un iversal serv ices because 

such serv ices foster dependency and inefficiency. They propose welfare plural ism as 

the means for encourag ing and supporting the provision of services in both the 

voluntary and commercial sectors. From this perspective, the state is seen as providing 

only services of last resort, that is, services that can not be o ffered by the other 

sectors. 

This conception of welfare society gained acceptance among both the political left, who 

were arg uing for decentralized, responsive and localized serv ices, and the pol it ical 

right, who sought both a justification for, and a way of ci rcumventing the growth of 

welfare state expenditure. 
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TH E WE LFAR E  STATE CRISIS 

The OECD in the preface to their  report of the 1 980 conference proceedings contended 

that it was the lower growth performance of the OECD economies since the 1 970s that 

led to the d isruption of the "continuing extension of programmes and the growth o f  

benefits" and, consequently, to  the crisis in the  Welfare State (OEC D, 1 981  :5) . The 

eco nomic frai l t ies of the post-industrial Western World were h igh l ighted in the o i l  

crises of 1 973 and 1 979; in the growing deficit and trade imbalances which meant that 

these countries were buying more and exporting less;  the rising unemployment which 

threatened the creation of the permanently unemployed, and h igh inflation rates which 

threatened fiscal security (Easton, 1 980, 1 989 ; OECD,  1 981 : Mishra, 1 984 ; Kaufman,  

1 985) .  Robson ( 1 976) argued that  the difficult ies Britain was facing wi th the 

Welfare State in the mid-1 970s was a reflection of the absence of wide-spread popular 

support for the basic assumptions of the Welfare State. "Britain is try ing to have a 

welfare state without a welfare society" ( Robson , 1 976: 1 5) .  To Robson ,  the welfare 

state was based on the assumption of: 

A devotion to the wel l-being of the whole society ; it is as much 
concerned with maintaining or improving conditions for those who 
enjoy a good life style as with rais ing the standard of l iving of  
those who fall below an acceptable national minimum ( Robson ,  
1 9 7 6 : 1 7 5 ) .  

To Robson ( 1 976) , a welfare society embodied heartfelt notions of caring among al l  

members of society and was a precondition of welfare state policies. (Note how the 

concept of a 'welfare society' has taken on quite contrary connotations). 

Robson ( 1 976) lamented the central izing trend, the g rowth in the state bureaucracy 

and the increasing alienation of both the general public and the consumers from state 

provided social services. lt was these ideological and economic factors that prompted 

Mishra to declare "the Welfare State throughout the industrial ized West is in disarray" 

(M ishra:  1 984:x i i i ) .  New Zealand , l ike other Western nations in the economic 

recessions of the 1 970s, vigorously questioned the assumptions of Keynesian 

economics and whether the country could any longer afford the welfare state (Easton ,  

1 980).  Brodkin argues: 

With the emergence of the welfare crises in the 1 970's,  there 
began a transit ion from a prevai l ing concern with poverty 's 



causes and cures to an overriding concern with welfare costs and 
mismanagement (Brodkin ,  1 986 :24) . 
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The chal lenges to the Welfare State were not solely economic. Eisenstadt ( 1 985) 

declared that the  major if not the primary objective of the welfare state was the 

assumption that: 

Each individua l  is entit led to a decent standard of l iving , to 
education ,  housing medical care and welfare services . . . [and that] 
through universal services would come el imination of poverty, the 
advancement of underpriv i leged groups and narrowing gaps in  
income,  education and employment (E isenstadt, 1 985 :2). 

This v iew was chal lenged by Abei-Smith ( 1 985), Kaufman ( 1 985) and George and 

Wilding ( 1 987) who contended that the objective of the Welfare State was much 

narrower: it was to establ ish a min imum leve l  of rights and services.  lt was the 

expansion of this basic objective that gave rise to expectations among many groups in 

society for the constant improvement in  and the extension of welfare services that, in 

turn , exacerbated the fiscal shortage during the economic stagnation of the last twenty 

years (Barclay Report, 1 982) .  These rising expectat ions led to criticisms of the 

welfare state as fail ing to meet the ever expanding needs of society (Kaufman , 1 985) . 

As wel l ,  challenges to the provisions of the welfare state arose in the alleged efficiency 

gaps that d istributed benefits to the middle and wealthy classes (Titmuss, 1 974 ; 

Kaufman, 1 985) and the secondary negative side effects of service provisions ,  e .g.  

encouraging dependency on the state services or benefits (OECD, 1 981 ; E isenstadt, 

1 9 8 5 ) . 

The concept of a welfare society was, on the other hand, associated with notions of 

welfare p lural i sm,  decentral ized systems responsive to local needs, comm unity 

participat ion in service plan n ing and prov is ion , fam i ly respons ib i l i ty and,  

particu larly in  New Zealand , the rights and abil ity of  the indigenous peoples to 'take 

care of their  own' (OEC D, 1 98 1 ; NZPC, 1 981 , 1 982; Flora, 1 985) . One objective of 

the 1 980 OECD Conference was to stimulate discussion on the emerging trend to 

reasserting the social roles of primary institut ions, such as the family and the local 

community, as providers of social caring. The OECD discussions focused on providing 

commentary in answer to the question "Are we moving from a Welfare State to a 

Welfare Society?" (OECD, 1 98 1  ) .  The Secretary General of the OECD argued in  h is  

opening address that the major changes occurring in  Welfare State policies deserved 

acknowledgement and encouragement : 



The emerging social needs and aspirations in contemporary post­
industrial society [seek] new re lationships between state and 
private action . . . . new agents for welfare and wel l -being . . . [new 
emphasis on] the responsibil ities of individuals fo r themselves 
and others. . . the emergence of the Welfare Society is both 
inevitable and desirable [italics added] (OECD, 1 981  : 1 2) .  

2 3  

The concept of a welfare society was seen to emphasize individual and fami l ia l  

responsibi l ity rather than the col lective responsibi l ity impl ied in a welfare state , 

thus it was a better fit with the monetarist pol icies in  Western societies and their 

efforts to curta i l state welfare expenditure . A number of economists and polit icians 

began to consider l iberal economic philosophy and monetarist principles as providing 

a strategy for future development (Mohan , 1 988;  Easton ,  1 989) . Political support for 

monetarist pol icies was evident in the landsl ide v ictory e lections of Ronald Reagan 

( 1 981  and 1 985) in the Un ited States and in Margaret Thatcher's hold as Prime 

Min ister in Britain s ince 1 979. 

Reagan and Thatcher . . .  offer an export package of resurgent pro­
capitalist economic policies shrouded under the ideological cloak of 
diehard conservatism that rejects the Keynesian fou ndation of the 
welfare state and espouses deregulation ,  privatization, tax reform 
and ' cash l imit' financing . . . .  Both Reagan and Thatcher have 
attempted to transform society according to the i r  ideological 
convictions and visions (Mohan, 1 988:82). 

In New Zealand, the reassessment of economic and social policy led to economic debate at 

the political level .  The major issues of the 1 984 election addressed the ways in which 

publ ic expenditures m ight be curtai led, particu larly how the escalating costs of the 

welfare state might be contained (Oiiver, H.,  1 989) . Dalziel ( 1 989) contends that the 

adoption of l iberal economic ph ilosophy and a monetarist perspective by the New 

Zealand Treasury occurred in the early 1 980's and was clearly evident in the briefing 

papers to the incoming Minister of Finance in 1 984. Rogernomics, as a variant of 

'monetarist macroeconomics and commercial ist m icroeconomics' (Easton,  1 989) was 

set into place after the Fourth Labour Government took office. lt was the intention of 

Roger Douglas to apply Rogernomics to both the economic and social policy arenas. A 

crucial debate erupted over which of the two policy areas should be New Zealand's first 

consideration. The 1 988 Royal Commission on Social Policy argued that there can not 

be any separation of the two policy arenas. Roger Douglas, as the first Finance Minister 
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of the Fourth Labour Government was seen to agree "except he argues that economic 

pol icy drives social policy rather than the reverse" (Easton,  1 989:1 82). 

MODELS OF SOCIAL SERVICE D E LIVERY 

The Welfa re State M odel 

The concept of a 'welfare state' with its emphasis on col lective responsibi lity and the 

provision of a minimum level of benefit and services is contrasted with the concept of a 

'welfare society' wh ich places a heav ier emphasis on ind ividual and commun ity 

responsibi lity and notions of welfare pluralism (Johnson, 1 987). These concepts have 

strong parallels in the institutional and residual models of welfare as conceptualized by 

Wilensky and Lebeaux (1 965). The welfare state and the welfare society perspectives 

on social serv ices have direct implications for the model of social service del ivery 

implemented. lt is not to be assumed that during the period of welfare state dominance 

that aspects of a welfare society were not evident.  On the contrary, individual 

examples of social services reflective of a welfare society can be noted, for example in 

dependence on the voluntary sector for specific programmes. (Specific examples in New 

Zealand wil l  be referred to in Chapter Four.) Services reflecting welfare society 

characteristics grew in scope,  number and influence as the shift from a welfare state 

towards a welfare society model of service delivery gained momentum in New Zealand. 

In a welfare state model of social service delivery ,  the state plays the key role as both 

funder and provider. As Mohan ( 1 988) points out, international comparisons between 

welfare states reveals wide variations in the application of the key role of the state as 

"State intervention in human affairs has always been a source of strain among 

confl icti ng ideologies and interests" (Mohan,  1 988 :40) .  R ichard Titmuss was a 

vigorous proponent of the view that the state had the primary responsibi l ity in the 

provision of social services as an expression of collectivism and in the interests of 

social justice (Reisman, 1 977). Although Titmuss was not the arch itect of the Brit ish 

welfare state "he soon made himself its ideologue" (Reismann, 1 977:1 ) .  Titmuss argued 

that the market place was unable to fulfil the ideals of social justice (Titmuss, 1 974) .  

[Titmuss had] a profound mistrust of  the market and [urged] use 
of the state to redistribute resources in favour of equality. The 
state ,  he argued, should play a strongly integ rative ro le,  in 
part icular compensating for the adverse effects of  social and 
economic change (Hadley and Hatch , 1 98 1 : 1 ) .  
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Titmuss supported the view that benefits and services should be un iversal, provided as 

of right and based on need not on an individual's abi l i ty to pay. He rejected a dual 

system of welfare based on means testing because he was convinced that a dual system 

would stigmatize recipients (Reismann, 1 977) and because means testing would both 

deter people from applying for services and would operate to restrict demand (George 

and Wilding , 1 987) .  

Reisman ( 1 977) claimed that Titmuss had " a  sincere fa ith in  the efficacy of 

central ized decision m aking" and the state bureaucracy for the del ivery of social 

services .  

Titmuss bel ieved that social policy is social action in accordance 
with widely held social values and had particular confidence in the 
sensit ivity of pol iticians and administrators to the wish of the 
majority . . .  [he] overestimated the accountability of politicians to 
public opinion and underestimated the extent to which they see 
themselves, once elected into office, as an independent estate in the 
' land' ( Reisman,  1 977 :38) .  

Titmuss argued that if seryices were to  be available universal ly and without stigma, the 

state was essential. State provided social services recognized the failure of the market 

in the provision of s e rv ices ( Reisman, 1 977 : 1 75) .  Titmuss supported the ro le  of 

profess ionals in t h e  provis ion of social serv ices , describing professions as 

"repositories of a very special kind of knowledge" and with whom the state must 

negotiate a "proper relationsh ip" to insure the future of qual i ty social serv ices 

(Titm uss ,  1 976 :27) . 

While the state would be the primary funder and provider  of social services , there is no 

indication in the writi ngs of Titmuss that he rejected voluntary service provision . On 

the contrary , Titmuss acknowledged the role of the voluntary sector in providing 

specialist services and innovative responses to needs that the more cumbersome state 

funded services were less able to provide. For Titmuss, voluntary organizations had a 

'vanguard' ro le in the identification of a response to unmet needs. Once the voluntary 

sector had developed a v iable programme the state could take over provision.  In this 

regard, Titmuss v iewed the role of voluntary organizations as supplementary to, not a 

substitute for ,  state provided social  services (Titmuss 1 974,  1 976) .  I ndeed, 

Titmuss, and the Fabian socialists with whom he was associated, took the view that the 

development of extens ive private services wou ld increase i nequal i ty in  serv ice 
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provis ion,  underm ine altru ism,  weaken the publ ic serv ice,  concentrate power in  

private hands and through direct and indirect methods, drain the public purse (George 

and Wilding 1 987:90-91 ) .  1 t  is this philosophy ,  exemplif ied in the work of Titmuss, 

that is the 'welfare state model of social service delivery' which dominated the pattern 

of serv ice del ivery in Britain and New Zealand from post World War 1 1  u nt i l  the 

1 98 0 s .  

Given the secondary ro le re legated to the voluntary sector under the welfare state 

model ,  precisely establ ishing the contribution of the voluntary sector is problematic 

(Ostrander, Langton and Van Ti l ,  1 987) . While there was a parallel contribution to 

social service provision by the voluntary sector in the 'welfare states' which developed 

after World War 1 1 ,  the contribution of the volun tary sector remains large ly  

unresearched. This was because of the preoccupation with state provision and the lack 

of comprehensive documentation that could substantiate the contribution made by the 

voluntary sector despite the contribution of voluntary organisation research bodies 

(Ostrander, et al . ,  1 987) . This has been noted to be particularly true in  New Zealand 

(Oiiver, W., 1 988 ;  Tennant, 1 989). 

The Welfare Society Model 

Alternatives to state dominated social service delivery models were offered by the 

'anti-collectivists', exemplified by advocates such as F. A. Hayek and M ilton Friedman 

(George and Wilding, 1 987) and by the welfare pluralists, such as Hadley, Hatch ,  and 

Mocroft (Johnson,  1 987) . The anti-collect ivists: 

See welfare state pol icies as threatening or damaging  to central 
social  va lues and i nst itut ions--the fami ly ,  work incentives ,  
economic development,  individual freedom, for example -- and i n  
general they are opposed to provision which is more than minimal 
(George and Wilding , 1 987:35). 

Other conceptualizations of a social service system not dominated by the state refer to 

'mixed economy of welfare' (G ilbert and Specht, 1 986 :35) or to welfare plu ral ism 

(Jo h nson, 1 985) . Both conceptualizations refer to statutory, vo luntary, profit­

oriented and informal service providers involved at varying levels in the financing and 

del ivery of benefits and services (Spicker, 1 988 ; Johnson, 1 987) . The concept of a 
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mixed economy of welfare attempted to draw attention to existing providers other than 

the state. A mixed economy of welfare emphasizes not only the existence of other 

providers but the i r  potent ia l  for further development and uti l ization. Welfare 

plural ism refers to the provision of social serv ices from the four  sectors: statutory, 

voluntary,  commercial and inform al but " implies a less dominant role of the state" 

(Johnson, 1 987:55) . Johnson ( 1 987) contends that the lack of precision in defin ition 

of both the notion of a mixed economy of welfare and welfare pluralism h ides its 

underly ing 'anti-statist' phi losophy : 

We lfare p lural i sm,  as presently propou nded [sic],  is anti ­
statist ; i t  wishes to see  a substantial sh ift in the  balance of 
provision from the state to the other three sectors (Johnson, 
1 9 8 7 : 1 9 9 )  

Johnson ( 1 987) describes welfare pluralism as basically anti-bureaucratic and anti­

professional and re l iant on notions of decentral ization and participation .  Because 

Johnson ( 1 987) does not assess welfare pluralism as neutral, he fears that welfare 

plu ralists and their models (for example Hadley and Hatch , 1 981 ), "wi l l  serve to 

leg itimate cuts in public expenditu re and the development of market provision" to the 

detr iment of comprehensive un iversal services (Johnson, 1 987:200). 

As welfare pluralists , Hadley and Hatch ( 1 981 ) proposed recognition and support of 

the contribution of the four sectors in service provision ( Hadley and Hatch ,  1 98 1  ) .  

With i n  the i r  model, pluralism and decentralization formed the  two pronged strategy 

for "a reappraisal of the ro le of the state in social welfare" ( Hadley and H atch ,  

1 9 8 1 : v i ) . 

lt is i mportant to note that Black, Bowl, Burns, Critcher, Grant and Stockford ( 1 983) 

argued that in Britain throughout the 1 970's,  a high priority was placed on raising 

levels of social services provision and providing a minimum stock of statutory serv ice 

provision. This contributed to an apparent disregard for the voluntary sector.  These 

authors went on to suggest that: 

This thrust seems to have permeated the very heart of social work 
practice ideology . . .  [it] seemed rarely to take account of wider 
conceptions of welfare plu ralism (Black, et al . ,  1 983:206). 
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The analysis undertaken in Chapter Four aims to show that the criticisms of the 

welfare state model of social service delivery as outl ined previously were reflected in 

New Zealand. Indeed, when Roger Hadley was invited to New Zealand in 1 982 to discuss 

his ideas on the delivery of social services , he articu lated an alternative model that 

addressed the perce ived shortcomings  and disadvantages of the cen tral ized, 

bureaucratized welfare state model.  

Hadley and Hatch had been closely associated with the voluntary social services in 

Britain :  Roger Hadley as a Professor of  Social Adm inistration at the U niversity of 

Lancaster, Stephen Hatch as a Senior Research Fellow in the Policy Studies Institute 

and Head of its Voluntary Organisations Research Unit. This association began in 1 977 

when Hadley and Hatch contributed to the Wolfenden Report on The Future of Voluntary 

Organisations (1 977) i n  Britain. Hadley & Hatch argued that the Committee had not 

gone far enough in its critique of the way social policy had evolved s ince 1 945 and 

subsequently cal led for a re-evaluation of the ro le of the state (Hadley and Hatch , 

1 98 1  ). Hadley and Hatch ( 1 981 ) asserted that the state's dominance in provision of 

social serv ices had resu lted in  poor performance in the h igh ly  central ized, 

bureaucratised, and heavily funded state services. They argued for a p lura l ist, 

decentralized and participatory pattern of services which would be more accessible and 

more responsive to local needs. Such a restructuring of services would implement the 

aspirations for commun ity development and "the promotion of reciprocal relationships 

and mutual aid within the community" advocated in the 1 968 Seebohm Report (Hadley 

and Hatch,  1 981  :45) . Hadley and Hatch asserted that the recommendations of the 

Seebohm Report went unheeded because they were stifled by the centralization and 

bureaucratization of local authority departments. 

What seems to be needed now is a plural ist strategy which looks 
beyond the conflict over the commercial sector and seeks to 
develop ro les for each of the sectors and , in particu lar ,  to 
maximize the voluntary and informal contributions ( Hadley and 
Hatch, 1 98 1  : 1 0 1  ) .  

Such a strategy wou ld require an alternative to the prevail ing system of social service 

organization which H adley and Hatch (1 981 ) describe as a representative form of 

government. In such a form of government, the elected minister is seen as responsible 

for the design and i mplementation of social services through civil servants advised by 

professional 'experts .' The cl ient is assumed to have a largely passive ro le, and is 

expected to accept the services provided. 



Representative systems of government in wh ich all power is  
vested in the elected members of parl iament or local authority 
logically exclude the right of  the citizen to participate directly in 
the management and del ivery of  publ ic services .  . . [social 
services] are designed to carry out policies determined by [the 
Minister] . . . .  Administration and professionals are . . .  servants of 
the representative assembly (Hadley and Hatch , 1 981 :29, 1 46-
1 4  7 ) .  

2 9  

In Hadley and Hatch's participatory model of democracy, the general d irections of 

social policy would sti l l  be determined by the elected members of government but: 

The ways in which the policies are developed and applied are open 
to discussion and amendment by both social services staff and 
clients, for their  involv ement is regarded as indispensable if 
available resources are to be maxim ized and variations in 
need/demand are to be recognized (Hadley and Hatch , 1 981 :1 47) . 

I nstead of bureaucratized social service organizations offering predetermined services 

to wel l-defined targeted groups, a participatory model of democracy would result in 

social service agencies with much wider terms of reference that wou ld ,  in turn ,  

encourage a co-operative and entrepreneurial approach.  Such an approach , Hadley & 

Hatch (1 98 1 )  asserted, wou ld confine professional authority to areas where their 

expertise is a leg it imate claim whi le affording opportun ity for others (e .g . ,  fam ilies, 

ne ighbourhood g roups and volunteers) to participate in  a mean ingful  way in the 

provision of formal and informal caring . The state would continue to play a central role 

in pol icy development, program monitoring and evaluation but would share serv ice 

del ivery with other sectors. 

The model proposed by Hadley and Hatch ( 1 98 1 )  retains the role  of the state as central 

in funding, planning and evaluation but emphasizes provision of services in the 

voluntary, private and informal care systems. Table 1 sets out a comparison of selected 

aspects of the social serv ice organizational  characteristics of the bure aucratic and 

participatory systems (Hadley and Hatch , 1 98 1  ) .  Broadly speaking,  the bureaucratic 

system approximates the principles and characteristics of the welfare state model 

discussed previously whereas, the participatory system approximates the features of a 

welfare society model for the delivery of social services. 



Table I 

Characteristics 

Function of system 

Main source(s) of 
authority 

Organisation structure 

Mode of decision-making 

Role of worker/staff 

Organisation of ancillary, 

volunteers 

Role of client/user 

Character of relation­
ships between staff 
and user 

Contracting work out to 

non-statutory agencies, 
volunteers, etc. 

Innovation in management 
of the organisation from 

within the agency 

Principal indicators of 
performance 

Accountability 

Definitions of 

professional ism 
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Characteristics of social services organisation in 
bureaucratic and participatory systems 

Bureaucratic 

Delivery of predetermined 
service to clearly defined 
client groups 

The organisation; training 
- expertise of individual 

staff 

Hierarchical, 
large units 

By individual, pressure 
to pass up the hierarchy 

Clearly defined and 
bounded 
Segregated 

Expected to be passive 

Strives to be neutral, 
disinterested 

Low 

Rare 

Input indicators (e.g. 
buildings, hospital 

beds, meals delivered) 

Upwards, to chief 

officer and 

representative body 

Mastery of body of 

knowledge; application 

to individual cases 

Participatory 

Facilitation of best 
feasible service in 
collaboration with 
staff, clients and 
the community 
The organisation; 
the expertise of the 
team; negotiated 
relationships with 
the users/ 
community 
Flat organisations, 
small units 
By team, pressures 

to push down to 
front line 
Flexible 

Integrated 

Encouraged to be 
active 
Strives to be 
empathetic 

High 

Frequent 

Output indicators -
user satisfaction, 
as defined by user 

Two-way: upwards 

(as represent­

ative); down-wards 

- to users and staff 

Expert knowledge 

plus capacity to 
recognise/work 

with 'non-expert' 
in team, etc.,  

to maximise 

effectiveness. 

adapted from Roger Hadley and Stephen Hatch, 1 98 1  
Social Welfare and the Failure o f  the State, 

London, Bedford Square Press. 
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According to Hadley and Hatch, three strategic changes are required if their approach to 

service delivery is  to be implemented. First, strategy must be developed for creating 

rights that give individuals and community groups the power to take ini tiative in the 

development of service delivery programmes. To ensure a degree of success, these 

in itiatives must be supported by resources, staff, finances and information from the 

state welfare bureaucracies. Second, and parallel to the development of the right to take 

in it iat ives outside statutory organizations, must be the recognition of the right  of  

clients, whom Hadley and Hatch refer to as 'users', to have voice in the management of  

the statutory services themselves. Not only do they advocate the participation of users 

in decision making of statutory organizations, but they propose that participatory 

mechanisms must also be introduced for staff. 

The creation of rig hts for users should be matched with 
opportun it ies for staff of the social services to share in the 
management of their organisation (Hadley and Hatch, 1 981 : 1 63-
1 6 4 ) . 

The issue of staff participation was addressed by George and Wilding ( 1 987) who noted 

that experiments in participation in social services have shown that participation is 

costly, problemat ic in  i ts implementation and leads to systemic organ izational and 

personnel issues. 

For example, if users of  services are to part icipate in  the i r  
organ isat ion and management, th is  raises very sharply the 
question of staff participat ion , which in  turn raises questions 
abo u t  t radi t iona l  patte rns of au thor ity in b u reaucrat ic 
organisations (George and Wilding, 1 987:1 44) . 

The third essential change recommended by Hadley & Hatch ( 1 981 ) was directed at the 

infrastructure of serv ice delivery and required the extensive decentralization of social 

services with local control. Such decentralization was based on geographical 'patches' 

with relatively small population g roupings of 5 - 1 0,000 people. The patch system was 

designed to maximize organizational responsiveness and support of informal care 

systems (Hadley and Hatch, 1 98 1  ) .  

The model proposed by Hadley and Hatch addressed the  criticisms o f  the welfare state 

from both the  pol i t ical right  and the polit ical left ( Easton ,  1 980;  OECD, 1 98 1 ; 

Mishra, 1 984 ; George and Wilding, 1 987) . I ndeed, features of this alternative model 

paral le led the key e lements of a welfare society model of social serv ice delivery. 
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Moreover, it is a model  which appears to exempl ify the four principles of the 

restructuring of the Department of Social Welfare in New Zealand as conceptualized in 

th is thesis. 

The first structural feature Hadley and Hatch del ineated i nvolved plural provision of 

social services by voluntary ,  private, for-profit agencies, g roups and individuals. Such 

an approach is the antithesis of the welfare state model with its state funded and 

provided centralized serv ices.  According to this feature, predetermined central ly 

mandated services are replaced with community in itiatives focusing on local services 

for local needs. Plural provision also impl ies a redressing of the alleged imbalance in 

the statutory-voluntary service provision and in so doing expl icitly acknowledges the 

ro le of non-statutory serv ice providers in the planning and delivery of social 

services. 

The decentralization and community orientation of statutory serv ices is the second 

feature of the Hadley and Hatch model ( 1 981 ) .  These two interrelated features were 

intended to create responsive, integrated services predicated on a h ig h  degree of 

community input in  both the planning and delivery of services. Such input is only 

possible, Hadley and Hatch argue ,  i n  decentral ized structures. When essen tial 

services are provided by the state (one has to assume Hadley and Hatch are referring to 

child protective serv ices) , the predominant mode would be a commun ity-oriented 

system characterized by a pol icy of reinforcement as opposed to replacem ent  of 

informal sources of care. That is statutory services provide support , referral and 

tangible serv ices (e.g . ,  finances, equipment, professional expertise) to supplement ,  

not substitute for, community-based voluntary o r  informal care. 

The third structural featu re entailed contractual accountabi l i ty to replace h ierarch ical 

accountabil ity through the funding and contracting out of serv ices to the voluntary 

sector. Accountabi l i ty would be achieved through the use of negotiated contracts 

requi ring explicit evaluation criteria. Th is contractual  accountabil i ty would replace 

the h ierarchical accou ntabi l ity that ,  Hadley and Hatch claimed, led to the gross 

inefficiency and ineffectiveness of the welfare state models of social service delivery . A 

sign ificant consequence of this new system of accountabil ity was predicted to be an 

increased role for statutory agencies in monitoring and inspection. 
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The last feature the Hadley and Hatch model emphasized was the creation, development 

and support of participatory mechanisms designed to involve users and all providers in 

planning,  decision-making and evaluation of statutory serv ices to ensure their 

responsiveness and effectiveness in meeting social needs. 

Crit ics of Hadley and Hatch (Graycar, 1 985; Pinker, 1 984; Johnson , 1 987) attacked 

their reliance on informal he lping systems. Feminists contended th is reliance would 

further prohib i t  women from taking the i r  p lace in  the economic l i fe of society 

(Graycar, 1 983) and would contribute to the "redomestication of women" (George and 

Wild ing , 1 987 :1 44). Other critics contended that Hadley and Hatch's  model used the 

l iberal values of participation and community in an attempt to make the dismantling of 

the welfare state palatable to social work ( Pinker, 1 983) . And more damaging,  it 

offered a model that could be util ized by monetarists to further reduce the role of the 

state in providing care for its people (Johnson , 1 987) . 

[Community oriented models] can also be seen as a cheap 
alternative, a means by which famil ies can provide at l ittle or no 
cost to the state , services otherwise f inanced by taxpayers 
(Graycar ,  1 983 :3 83) . 

Pinker ( 1 984) also questioned how the revised responsibi l ities of central government 

for funding and monitoring could be reconci led with " increased delegation of power to 

local authorities and increased devolution to the neighbourhoods" (P inker, 1 984 :92) . 

Rowe ( 1 982) questioned how community social work models addressed the issues of 

continu ity of care during "those many periods when the enthusiasm or ski l ls of its 

supporters ebb away or prove inadequate" (Rowe, 1 982:556) . Others attacked what 

they termed as 'gross generalities' of the model. For example : 

One of the major di lemmas that confronts the 'patch' protagonists 
is that the participatory experiments have emerged from the self 
same ' i nflex ible' bu reaucracies which they condemn (B i l l i s ,  
1 9 84 : 5 3 ) . 

Other critics focused on the assumption of a caring community of informal systems that 

would be both wil l ing and able to assume more responsibi l ity for caring .  They pointed 

out that formal services were created because informal care systems were not operating 

or were non-existent (Graycar, 1 983) . The realities of contemporary u rban l i fe and 

the prevai l ing patterns of fami ly l iving suggest that systems of family support are 
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neither  as un iversal nor as extensive as the proponents of the welfare pluralism such 

as Hadley and Hatch would have us believe ( Pinker, 1 982, 1 984) . 

A revitalization of community spirit and consequent care for the 
d isadvantaged via informal caring networks seems an un l ikely 
occurrence in a society whose economics emphasize individualism 
and competit iveness; whose polit ics emphasize dual ity and 
conflict; whose history shows division; and whose society provides 
l i t t le evidence of the abi l ity to mobi l ize beyond part icular 
campaigns or single self- interested issues (Small ,  1 984: 1 55).  

Commentary on the model proposed by Hadley and H atch soon became intertwined with 

cri tiques of the Barclay Report with which Hadley served as a Working Party Member 

( 1 982). The Barclay Report's recommendations for a decentralized, local ized and a 

commun ity oriented social work that seeks to "tap into, support, enable and underpin 

the local networks of formal and informal relationships" (Barclay Report, 1 982:  xvii) 

reflected the principles of the patch approach which Hadley and Hatch advocated. These 

ideas were encapsulated in Barclay Report's cal l for "community social work" (Barclay 

Report ,  1 982 : 1 98-2 1 8 )  

Hadley responded to criticism of the participatory approach to social service del ivery 

in his co-authored report of a large scale study of community-centred teams ( H adley 

and McGrath, 1 984). Hadley contended that the approach was not compatible with the 

proposals of the pol i tical right to dismantle the  welfare state and sh i ft serv ice 

provision to voluntary organizations and the market p lace. 

On the contrary, the community-centred approach is bui lt on the 
assumption of the continuation of large-scale investment by local 
and central government in the welfare serv ices . . .  Nor is the 
practitioner of  community-centred methods l ikely to accept the 
view that h is [sic] approach is bound to re inforce the traditional 
role of women as carers. . . [the] pr inciple concern [is] to 
optimise the use of resources in  a manner which is more equitable 
than the exist ing system (Hadley and McGrath, 1 984:1 5-1 7). 

Hadley argued that the approach maximized the use of local resources by emphasizing a 

team approach that extended beyond the statutory agency's door. The cooperative , 

col laborative princip l e  of the commun ity-centred approach or patch system,  was 

reflected in the three central organ izational  features : local ization ;  integrat ion of 
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services within the team and integration within the 'patch' to ensure continu ity of care. 

Emphasis is placed on the: 

Development of methods and roles which reflect the stress laid on 
working with the local community and understanding the problems 
of the area (Hadley and Hatch , 1 984 :252). 

Workers were expected to work closely with voluntary and informal helping systems 

with the aim of strengthening, not usurping , those systems.  H adley , Dale and Si l ls 

( 1 984 ) provides a detailed evaluation of the implementation of the patch system in 

pract ice. 

As previously noted the four structural features of the community-centred approach 

advocated by Hadley and Hatch ( 1 981 ) bear striking s imi larity to the to the four  

principles o f  the  restructuring o f  the  Department o f  Socia l  Welfare analysed in the 

present research: regionalization,  decentralization , devolution and partnership with the 

community. The essential point is then that the Hadley and Hatch model appears to have 

provided the rationale for the changes proposed in the social service delivery system 

that were initiated under the Fourth Labour Government. 

O RGAN IZATIONAL DESIGN 

The complexity of  organizations as a phenomena is reflected in the prol iferation of 

theories , models and approaches to organizational analysis ( Perrow, 1 973 ; Sarri and 

Hasenfeld, 1 978 ; Smith , 1 979; Clegg and Dunkerley, 1 980;  Weiner, 1 982; Meyer 

and Scott,  1 98 3 ;  Robbins ,  1 983;  Hol l i ngsworth and Hanne man,  1 984) . Early 

organizational analysis focused on the features, characteristics and interrelationships 

internal to the organization and assumed the organization could be understood as a self­

contained entity ( Handy, 1 978; Weiner, 1 982) . Later theoretical developments in  

organizational analysis fo l lowed two tradit ions. The Brit ish  org an izational analysts 

concentrated o n  organ izational  structure and processes wh i le  the i r  American 

counterparts were more in terested in the affect of i n formal  and workgroup 

re lationships on productivity (Weiner, 1 982; Reed, 1 985) . Organization analysts of 

the 1 960s and 1 970s applied an open-systems approach that demanded organizations 

be viewed through their interrelationsh ips with their  'environment' (Morgan , 1 986) . 

Envi ronment was defined general ly as the complex of exchanges an organization has 
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with those outside the i r  organ ization fo r the acquisit ion of raw materials ,  for the 

sanction or license to operate, and for d istribution of their outputs or products in both 

competing and complementary relationships (Koontz and O'Donnell ,  1 978 ; Meyer and 

Scott , 1 983; Pearce and Robinso n ,  1 989) . Contemporary organizational analysts 

(Meyer and Scott , 1 983;  Lincoln,  1 985) have extended the concept of environment to 

include a consideration of the the broad societal context in  an attempt to show a 

relationship between the macro-environmental and characteristics of the organization 

(Scott , 1 983a) . 1 t  is such a perspective that is u l it ized in th is thesis through the 

consideration of the macro-environmental shift from a welfare state toward a welfare 

society. 

Contemporary mode ls  for incorporating the mult iple perspect ives of organizational 

analysis draw on the broad systems approach tradition of organizational analysis and 

the development of the contingency theory of organizations which attempt "to specify the 

appropriate fu nct ional  'f i t '  between environmenta l  sett ings  and the i nternal  

organizational structures" they require (Reed, 1 985 :1 00) . The Pearce and Robin son 

( 1 989) model is one s uch example. U sing a management perspective,  Pearce and 

Robinson ( 1 989) argue for planned 'fit' between the stategy of an organ ization , its 

desig n and desired performance. Strategy is defined as the desired objectives or 

outcomes of the organization.  The design of an organization is conceptual ized as the 

interrelationship between five key elements: structure,  decision and reward systems, 

tasks , people and informal organization and culture ( Pearce & Robinson, 1 989). l t  is 

these five key factors which are of paramount importance in shaping the organization's 

design. The essential point (Pearce and Robinson, 1 989) is that an optimal 'fit' is 

essential for maximum performance. In addition,  Pearce and Robinson postulate that 

not only are all of the e lements interrelated but also "it is important that a match be 

achieved between each pair of elements" (Pearce and Robinson ,  1 989 :346) .  Structural 

alternatives in shaping organizations are contingent on the organizational environment, 

the technology utilized by the organization and the s ize of the organization .  Pearce and 

Robinson ( 1 989) postu late that organizational design is dynamic, i .e ,  for optimal 'fit' 

organizational designs must change over time. As wel l ,  distinct organizational designs 

may be required in different parts of the organization .  Their schema is shown in Figure 

Two. 
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Figure Twt : Key C o n s idera t i o n s  I n  Organizational  Des ign 
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adapted from J. A. Pearce, 11 and R .B .  Robinson, Jr. ,  
1 990. Management, Singapore: McGraw Hil l  
International Editions.  
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The c h anges from a welfare state toward a welfare society (strategy) , from a 

centralized bureaucracy to a decentralized organ ization (design) ,  from professional 

social work services to a pluralist system of providers (performance), can be explored 

using the Pearce and Robinson model ( 1 989) . As the discussion of the models of 

service del ivery demonstrated , each model is associated with specific organizational 

arrange ments designed to facil itate its implementation. The welfare state mode l  was 

associated with a central ized state bureaucracy. Statutory and non-statutory providers 

were in a unequal balance of state domination in service provision with a reliance on 

'expert '  professional  wo rkers . Pearce and Robinson ( 1 989) postu late that 

"organizational design must be consistent with strategy" ( Pearce and Robinson ,  

1 989:341 ) .  A strategy o f  centralized , standardized services based on  the principles of 

equal ity and universality demands an organizational design exemplied by centralized 

decision making systems, formal ized and standarized task expectations, professional 

staff and an organizational cu lture characterized by deference to bureaucratic authority 

and a service ethic for optimum fit. 

Likewise ,  i f  the strategy is fo r a decentral ized, local ly responsive,  f lex ib le 

organization ,  Pearce and Robinson ( 1 989) wou ld argue  that the e lements of 

organizational design must reflect the principles of the strategy to support maximum 

performance. Hence, since the welfare society model is associated with decentralized 

systems ,  pluralism of providers and participation of the community in decision making 

and serv ice provision, the elements of the organizational design must offer support to 

this 'stategy' to ensure maximum performance . Therefore, a decentralized structure ,  is 

indicated with delegated decision making, participatory systems, complexity in  staff 

composition ( i .e .  staff with wide variations in train ing , expertise and professional 

affiliation) ,  and an organizational culture and reward system that encourages personal 

in itiative and creativ ity . The model acknowledges  that the establishment of  an 

organizational design to support a particu lar strategy is seldom an exclu sively 

rat ional ,  planned activity ; an acknowledgement with which the proponents of the 

naturalist paradigm would concur. Pearce and Robinson ( 1 989) contend that changes 

in organizational design may occur either through an evolutionary process that takes 

place in a political ,  economic, cultural and social environment over time or a radical 

response to crisis in the organization's internal or external environment. 

Four e lements of the Peace and Robinson model ( 1 989) are specifically addressed in 

this thesis. The first is organ izational structure: the fo rmal patterns of authority, 
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task responsib i l ity and coordinat ing re lationships. The second is  decision-making 

systems conceptualized in the present research as the dilemmas of centralization 

/decentral ization and management style. Participation is addressed as an aspect of both 

structure and the decision-making system and is g iven more emphasis and a w ider 

conceptual ization in th is thesis than in Pearce and Robinson ( 1 989) . Pearce and 

Robinson, however, do point out that design e lements are "interrelated [the i r  

re lationship] should emphasize consistency and reinforcement" (Pearce and Robinson, 

1 989 :344) . The concept of participation,  as already indicated, may refer to a plural ity 

of serv ice providers or to systems of involvement by cl ients, the wider community 

and /or staff in planning, decision making and monitoring of services. Participation is 

dependent on the styles of management in an organization and on the decision making 

systems established as part of the organization (Litwak, 1 978). 

The third and fourth elements of the model,  'tasks' and 'people', are considered in the 

discussion of the tasks of social work with in the Department and the desired level of 

professional ism . The fit between these two elements and performance reflects the 

dynamic interrelationship conveyed in the model. 

The next section will address organizational structure and decision making systems 

through an exploration of structure, the central ization/decentral izat ion d i lemma,  

management sty le and participation. Then the discussion wi l l  proceed to explore the 

relationship between performance and social work task and professionalism . 

S t r u c t u r e  

T h e  structure o f  organizational patte rns o f  authority ,  task respons ibi l i t ies and 

coordinating relationships is most often depicted in an organizational chart. The chart 

denotes formal power centres in the organ ization , the status of the various positions and 

the title designations of each position. The organizational structural chart is often the 

first consideration in  analysing an organization because it provides a wealth of 

information about the organization at a glance (Smith, 1 979) and because it is "a major 

manifestation of the organization's design" (Pearce and Robinson, 1 989:345) . Of the 

various conceptualizations of organizational structure (Smith, 1 979; Robbins, 1 983 ; 

Pearce and Robinson, 1 989) , two types are outlined here. They have specific relevance 
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for understanding New Zealand's Department of Social Welfare : the functional structure 

and the divisional structure. 

An organ ization with a functional s tructure g roups s imi lar  tasks or activit ies as 

separate units within the organization ( Robbins, 1 983; Pearce and Robinson ,  1 989) . 

This  type of structure permits the development of specialized expertise. Functional 

structures are prevale nt in many of the welfare services such as schools (primary , 

elementary, secondary} ,  hospitals (coronary care , paediatrics, rehabil itation) and 

social serv ices (chi ld protection ,  serv ices to the e lderly , family services) . The 

functional structure,  whi le delegating operational,  day to day decision making to the 

units ,  nevertheless retains centralized policy making i n  the chief executive manager or 

in the management group ( Robbins ,  1 983). Functional structures can ,  however, 

promote narrow specialization ,  rivalry and confl ict between the functions for clients 

and resources, and create problems of coordination and integration across the functional 

divisions (Pearce and Robinson , 1 989) .  

A divisional structure can be a preferred pattern when the organizational strategy i s  to 

provide distinct services to a particu lar locale or when the organization serves a large 

geographical area. The divisional structure provides the organ ization with several 

distinct sub-un its with considerable autonomy. This structural type al lows for rapid 

and differentiated response to local environmental demands, focuses accountabil ity and 

reta ins a degree of functional specialization .  Because the divisions  are semi­

autonomous and can be made clearly accountable for expenditure and performance ; 

however, competit ion ,  rivalry and dysfunctional jealousies can develop between 

div isions. Also, because each division must obtain selected resources from central 

office and accept central management costs (e.g . ,  research and development), the 

negotiation processes can become inefficient and acrimonious. Most importantly semi­

autonomous divisions may lead to policy inconsistencies (Pearce and Robinson,  1 989) 

which are particularly problematic for social service organizations. 

Centra l i za t i on and Decentra l iza t i o n  

In common with other authors, Pearce and Robinson ( 1 989} postulate that decision 

making systems must reflect the goals, tasks , staff, and culture of the organization 

(Litwak, 1 978 ; Smith, 1 979 ; Pearce and Robinson ,  1 989). Hence, if the organization 

• 
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aims at accomplishing large scale tasks of a relatively uniform nature,  then this should 

be reflected in the organization's design .  Weber saw the centralized decision making 

characteristics of bureaucracy as ideally su ited to the completion of large scale tasks 

with an assurance of equality of outcome and stability over time (Weiner, 1 982) . The 

g rowth of welfare services fo l lowing World War 1 1  was characterized by the growth of 

welfare bureaucracies, as the organ izat ional form of choice (B i l l is ,  1 984 ;  Howe, 

1 986) . The bureaucratic organizational form became prevalent in twentieth century 

industrial ization because: 

Bureaucracy, as a form of organization ,  enabled enterprises to 
transcend the l imits of direct, extensive and formal control i n  
commerce and business eithe r  by  paternalistic owners, or, i n  
governance more specifically political , the role of traditional or  
charismatic persons (Weiner,  1 982:76) . 

With the growth of welfare services and the legislation enacted to provide un iversal, 

i ntegrated and comprehensive services (Seebohm Report [Britain ] ,  1 968;  Social 

Welfare Act [New Zealand] , 1 971 ) centra l ized bureaucracies g rew as the 

organ izational form best suited to accomplish large scale tasks i n  a spirit of equal ity 

and impart ial ity (Smith, 1 979:  B i l l is ,  1 984 ; Howe , 1 986) . 

One of the key characteristics of bu reaucracy is its central ization of power and 

authority .  Central ization refers to the "distribution of power among the actors i n  a 

social system" (Holl ingsworth and Hanneman 1 984: 1 7-1 8)  and i nvolves four separate 

but related issues: who participates in the decision making process, how widespread is 

the participation ,  at what level in the system are the decision makers and how 

concentrated is the distribution of authority to make decisions (Hol l ingsworth and 

Hanneman, 1 984) . In social service organizations, decentralization, the d istribution of 

authority to the lowest level required for accountability, i s  argued to be imperative to 

ensure responsive service del ivery. 

Decentralized units would be far more likely to develop routines 
consistent with responsive and efficient cl ient treatment,  than 
authorities removed from the scene, particularly i f  outside audits 
are continually able to draw attention to issues of service quality 
( Lipsky,  1 980 :207) . 

Wineman ( 1 984) offered add itional support for decentral ized social service systems 

by postulating that centralizat ion,  with its tendency to homogenize and to produce mass 
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cu l tu re , was "unresponsive to local indigenous cu l tu res and com m u n ity l ife" 

(Wineman, 1 984:3) in  comparison to more decentralized systems. 

A high degree of decentralization ,  however, can weaken commitment to organizational 

goals as the decentral ized un its emphasize their sub-unit goals. I f  the sub-units are 

expected by the organization to be responsive to the needs of their local clientele,  the 

sub-un its are subject to the demands of strong i nterest g roups or infl u ential 

individu als to the detr iment of other leg itimate groups . Personnel in sub-units can 

become so specialized that their contribution to the parent organization becomes l imited 

(Pearce and Robinson, 1 989) . In the delivery of social services, decentralization gains 

in responsiveness to local needs what it loses in  un iversal ity and standardization of 

services (Holl ingsworth and Hanneman, 1 984) . 

When delegation occurs in organizations this tends to increase the 
amount of training in special ized competencies. Also delegation 
increases the d i fference between organ izational  goals and 
achievement and thereby al lows for more delegation . . . .  [This] can 
lead to increased conflict among the sub-un its of the organization 
so that the content of decis ions depends upon internal strategy. 
Even greater d ifferences arise then between the goals of the 
organization and achievement so that there is further delegation 
(Ciegg and Dunkerley, 1 980:1 88). 

An important task of organizational managers in social service agencies is to achieve the 

best balance between centralized and decentralized features to meet the changing goals of 

the org anization (Hol l ingsworth and Hanneman , 1 984; Pearce and Robinson ,  1 989). 

Managers of public welfare organizations are cog nizant of the conflicting goals of 

equality and equity and notions of responsiveness to special group or individual needs. 

Hollingsworth and Hanneman ( 1 984) in  their international study postulated that: 

Centralization has strong effects on distributional equality. More 
centralized systems . . .  tend to generate more equal outcomes than 
less centralized structures . . .  [because] centralized systems tend 
to treat social groups in a standardized manner fo r reasons of 
admin istrative 'rational i ty'  and 'efficiency' . . . [they] tend to 
d istr ibute resou rces across regions more e q u i tably then 
decentralized systems. . . [they] have a far greater capacity to 
redistribute resources than less central ized ones.  . . . This 
' relative autonomy' gives centralized systems a capacity to 
distribute resources and rewards according to pol icy preference, 
rather than in response to 'market' pressures ( Hol l ingsworth and 
Hanneman, 1 984 :5) .  
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Holl ingsworth and Hanneman ( 1 984) contend that with a high degree of centralization 

both increased bureaucratization and professionalism occur. As a consequence of these 

two processes, Hollingsworth and Hanneman observed a decline  of broad participation 

in the governing process, a view which is consistent with Hadley & Hatch's assertions 

( 1 9 8 1 ) regarding participation in representative systems d iscussed earl ier. I n  

centralized and bureaucratized systems, h igh ly specialized and  influent ial  interest 

groups, e.g. ,  professional associations and specialist experts are the participants in the 

govern ing process, rather than cl ients or the community. 

M anagement Style 

Decision making systems and part icipation are l inked through the exercise of 

management style. This can be defined as the way in which managers spend their time,  

what they do and how they go about doing it (Waterman , Peters and Phi l l ips, 1 980) 

Scientific Management Theory placed decision making in the hands of the designated 

managers. Clegg and Dunkerly ( 1 980) argued the rational ity of bureaucracy was 

embodied in Scientific Management Theory because: 

This system was the apotheosis of the modern system of 
capital ism. . . the bearer of the underlying and defin ing spirit 
(geist) of modern ity: rational organization (Ciegg and Dunkerley, 
1 9 8 0 : 8 1 ) .  

Scientific Management Theory, as developed by Taylor early in  the 20th century,  

emphasized the d ivision of labour ,  work measurement, ind ividual ized work, the 

development of  management th inking, managerial control of the work process and the 

separation of manual and non-manual labour. l t  was a theory of management well su ited 

to the bureaucratic form of o rg an ization.  Scientific Management Theory also 

emphasized the role of the manager  as d istinct from the worker. l t  was the manager's 

responsibi l ity to discover the 'one best way' to accomplish a task to maximize work 

efficiency. The theoretical development of Scientific Management and related theories 

was guided by the view of people as an economic one, motivated primarily by economic 

incentives.  The role of manag ement  was seen as concerned with efficiency and 

motivating the worker through monetary reward and coercive power. 



4 4  

The Administrative Management School ,  as a splinter school of Scientific Management, 

further developed the conceptualizations of the functions of the executive ( referred to 

in the acronym POSDCORB) and designated three types of personnel in organizations: 

l ine , staff and support . 'Line personnel' are employees with the authority and 

responsibi l ity to carry out the main objective of the organization . Staff personnel 

advise, counsel and provide technical expertise to l ine personnel and top executives. 

Support staff provide the housekeeping or aux i l iary service requi red by the 

organization (Koontz and O'Donnel l ,  1 978; Weiner, 1 982) . The distinction between 

' l ine' and 'staff' positions was to be problematic in the new administrative structure in 

the Department of Social Welfare wh ich established the Regional Offices and their 

Executive Officers as staff positions ( DSW, 1 986) . 

An opposing view of the role of manag ement, although l i ttle heeded unti l  after the period 

of the classical theory development ( 1 900s-1 920s) , was promulgated by the Human 

Relations Movement whose emphasis: 

Sh ifted from the formal structure to the info rmal patterns of 
behavior caused by the physical and social conditions surrounding 
the participants in the work s ituation (Weiner, 1 982:45) .  

The Human Relations Movement drew attention to the organization as a social entity 

comprised of individuals with their own needs and desires, of individuals as members of 

informal groups,  and as indiv idua ls as members of g ro u ps with intergroup 

relat ionships. Human Relations Theory postu lated that management sty les and 

leadership patterns m ust be conceptualized so as to include democratic, as opposed to 

authoritaria n ,  sty les of management .  In part icu lar ,  Human Relations Theory, 

emphasized the importance of employee part icipation in work planning and design 

with in  an effective communicat ion/feedback system.  These two major schools of 

management which provide the base source material for contemporary theories of 

management ,  were heavily debated within the Department  of Social Welfare, 

part icular ly fo l lowing the release of the Report of  the Admin istrative Review 

Committee ( 1 987) which recommended the Department move from an 'administrative' 

to a 'participatory' style of management (See Chapter  Five for explanation of these 

terms as used by the Department) . 
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P a r t i c i p a t i o n 

Hol l ingsworth and Han neman ( 1 984) argued that central ization and participation 

shou ld be conceptualized as d istinct and independent approaches to the study of power in 

organ izations .  They contend that although central ized systems may l im it d i rect 

participation of i ndividuals outside the organization in decision making, they do not 

necessarily l imit the influence and pressure that groups are able to bring to bear on 

decis ion makers. They argue that participation in decentral ized systems may not be 

what it seems because of the four elements they delineated: who participates in the 

decis ion making process, how widespread is the participation,  at what level in  the 

system are the decision makers and how concentrated is the distribution of authority to 

make decisions. The answer to each e lement must be thoroughly considered before the 

degree of participation in decision making by individuals both inside and outside the 

organization can be evaluated. 

Thus, once higher levels of decision making exist in a del ivery 
system, the capacity of groups to participate effectively in the 
decision-making process  is inversely proportional to system size, 
the degree of social heterogeneity in  the society, and the degree of 
technolog ical complexity in  the system (Ho l l i ngsworth and 
Hanneman,  1 984 :1 00) . 

Decentralization can then effectively decrease participation i n  decision making as the 

level of participation increases. This occurs when the scope of the decision is narrowed 

(e.g. ,  for only a small spatial segment of the society at the local level ) ,  or when the 

parameters of the decision are so l imited as to render the degree of choice minimal. 

Barber ( 1 984) argues that one fundamental characteristic of strong democracy is 

broad participation. Democracy is: 

Politics in the participatory mode: l iteral ly, it is self government 
by citizens rather than representative government in  the name of 
citizens. . . Self government is carried on through institutions 
designed to faci l i tate on-going c ivic participat ion in agenda­
sett i ng ,  del iberat ion ,  leg is lat ion a nd po l icy i m plementation  
( Barber,  1 984 : 1 5 1  ) .  

Th is  offers a possible explanation for the u nprecedented growth of participatory 

mechanisms created in New Zealand (discussed i n  Chapter Four) and pledged as part of 
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the platform for the Labour Party Campaign in 1 984. This fol lowed years of strong 

leadership by the National Party Prime Minister, Robert Muldoon and the dominance of 

expert opinion exemplified in the passage of the National Development Bil l  (Sh irley, 

1 982) . This Act effectively curtailed public participation and increased the power o f  

the  e x ecutive in  decision making in  the planning process for works of n ational 

importance whi le relegating the judiciary to an advisory role (Shirley, 1 982) . 

Another  perspective on participation is offered by Gi lbert and Specht ( 1 986). They 

contend that participation,  leadership and expertise compete for governance in  the 

management of community affairs. Gi lbert and Specht ( 1 986) argue that the essential 

relationship between participat ion ,  leadership and expertise is competition ;  th is  is 

because the ascendency of one of the three is inversely related to the other  two. 

Deference to strong leaders or professional 'experts' will over t ime lead to a sense of 

al ienation from government and social agencies fol lowed by demands for greater 

partici pation. A high degree of participation over a period of t ime wil l  lead to the 

identification of a leader or a g rowing re l iance on experts particularly if the issues 

being dealt with are perceived to be 'technical' or ' intractable'. 

Part ic ipat ion becomes t h e  primary va lue  in com m unity 
governance when leadersh ip or expert ise are perceived to be 
unresponsive to those being led or served (Gi lbert and Specht, 
1 9 8 6 : 2 1 3 ) .  

The resistance to the decentralization of serv ices and participation by cl ients, cl ient 

groups and the wider community has been based in part on the deference g iven to expert 

professional social service workers in planning for the provision of services.  lt is also 

based on the assumption that standards and un iversal ity of service are inherent in 

central ized social services. 

The assumption behind post-war welfare policy has been that 
uniform models of administration will produce equ itable access to 
services. There has been an inherent resistance to any great 
decentral ization or d iversity in administering state benefits and 
services (Black, et al., 1 983:5). 

Bamford (1 982) reflects this resistance to decentralization in his work on social 

service management by arguing for the retention of central ized planning and policy 

making in the name of equality and accessibi l ity (Bamford, 1 982) . In the Hadley and 

Hatch Participatory Model of Social Service Del ivery ( 1 981 ), the cl ient is seen having 
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an active role in the social serv ice del ivery system as a recipient, planner and 

provider.  The ro le of the professional as 'expert' is l imited to the professionals' 

immediate area of expertise. The professional is seen as part, but only one part, of the 

team. 

Hadley and Hatch ( 1 981 ) argue for participation in decision-making for staff (See the 

discussion of the Hadley Hatch model earlier in this chapter) .  For Hadley and Hatch 

( 1 9 8 1 ) it is on ly through participatory mechanisms that creat ive, i nnovat ive , 

effective and efficient service delivery can be assured. However, staff participation 

within organizations can have multiple meanings: 

To the workers, it may suggest increased autonomy, more control 
over resources and greater collaboration with peers in designing 
work activities. To the manager, participation may mean nothing 
more than consultation on matters of minor importance, or from 
the workers perspective, co-optation and tokenism (Weatherley, 
1 9 8 3 : 4 5 - 4 6 ) .  

Weatherley ( 1 983) places responsibi lity on the manager to clarify the · meaning and 

exercise of participation with staff to avoid worker dissatisfaction and the lowering 

mora le .  

These issues of  the organizational design will be  d iscussed in the New Zealand context 

in Chapter Four. The final section of the present chapter examines the two issues of 

social work practice addressed in the analytical framework and conceptualized in the 

Pearce & Robinson Model as interrelated to organizational performance : social work 

professionalism and the social work task. 

SOCIAL WORK PRACTICE 

This thesis arg ues that it is social workers as the identified occupational group within 

the social service system who are charged with the responsibi lity of implementing the 

models of social service delivery. This is not to dimin ish their role in formulating 

and implementing models of social service del ivery but,  to emphasize that social 

service delivery is  accomplished primarily through the efforts of social workers at 

the front line and subsequently through the efforts of other human service or social 

service personnel .  The nature of the relationship between professional social workers 
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and their employing agency has consistently been an issue in the social work literature 

(e .g . ,  Smal ley,  1 967;  Bai ley and Brake , 1 975;  Specht and Vickery, 1 977 ; 

Finch,  1 976; Black, et al ,  1 983; Howe, 1 986) . 

From this extensive l iterature, two aspects of the nature of the relationship between 

social workers and their  employing organizations were deemed to be central to the 

present analysis: the professionalisation of social work and the definition of  the social 

work task .  This latter issue is concerned with the balance of social work activity 

devoted to individualized casework interventions (considered as primarily ameliorative 

or remedial) and those activities devoted to community work, community development 

and social action (considered as primarily preventative) .  A review of socia l  work 

l i terature revealed ongoing,  and frequently acrimonious,  debates about the 

professional ization of social work , on 'the purpose of social work' and the 

predominence of casework or community work as the focus of social work practice (e.g . ,  

Tim ms and  Timms, 1 977; Webb, 1 981 ; Barclay Report , 1 982) . In these debates ,  

radical social work theorists were prompted to contend that social work had become 'an 

arm of the state' (Galper, 1 980) . The fo l lowing discussion will examine these two 

issues. 

Professi ona l ization of Social  W ork 

The terms profession ,  professional ,  and professionalization have multiple and indistinct 

meanings. Profession refers to an occupational group and professional to either an 

indiv idual in that occupational group or work performed competently, to at least a 

min imum standard (Jones, 1 978) . Professionalization may be v iewed as the process 

through which an occupation acqu ires the traits associated with the status of a 

profession or "the socialisation process by wh ich individuals are drawn into the 

institutional context of a particular occupation" (Jones, et. al ,  1 978 :61 ). 

Init ial ly academic debate concerned itself with establ ishing the meaning of the term 

'profession' and attempts to del ineate the traits or characteristics of a profession in 

order to determine whether or not a given occupation could be rightly described as a 

profession (Johnson, 1 972; Jones, 1 978; Wilding, 1 982) . Such endeavours led to a 

confusing array of l ists, claims and counterclaims about the val idity of the claim to 

professional status.  The trait approach assumed that professional work could be 
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deemed substantial ly different from other work; that an archetypal or ideal type 

exists; and that the status of traits can be clarified. However, no empirical work could 

substantiate the assumptions (Wild ing,  1 982) . 

The trait model of professionalism and its application to social work can be traced to a 

1 91 5  conference paper by Flexner who contended that social work was not a profession 

(Wild ing,  1 982) . F ifty years later, Ernest Greenwood ( 1 965 in Moha n ,  1 988) 

argued on the basis of the five distingu ishing attributes of a profession that he 

assembled (systematic theory, community sanction, authority, an ethical code and a 

professional cu lture) that social work had acqu i red professional standing in society. 

But, he warned : 

The attainment of professional prestige,  authority and monopoly 
by social workers wil l  undoubtedly carry disturbing impl ications 
for the social action and social reform components of social work 
ph ilosophy (Greenwood, 1 965:54-55 in Mohan,  1 988 :65). 

Greenwood recognized that the professionalization of social work through the acquisition 

of those traits associated with professions, would have secondary effects on the pursuit 

of socia l  work's dual commitment to individual and social change. 

Wilding ( 1 982) argues that the trait approach fails to consider the "the essential 

reality of professional ism-priv i lege and power" (Wi lding, 1 982 :5) . lt is this reality 

that l ies at the heart of the critical perspective of professions. 

The critical perspective on professions, exempl ified by theorists such as Friedson 

( 1 970) , John son ( 1 972) , and Wilding (1 982) addressed the questions of why an 

occupational group aspires to achieve professional recogn it ion,  why a particular 

occupation group gains or is granted special priv ileges by the state and what effect that 

recogn ition has on the relationsh ips of the occupational group with recipients of 

services ,  with society and with other professions. The authority granted to professions 

by the state enable the more powerful professions to establ ish institutionalized forms 

of control  over both their members and their c l ients.  Professions represent to 

Friedson ( 1 970) the winners in a societal conflict struggle for power and contro l .  He 

argues that professions by virtue of their expertise can seek to gain control of  their 

own terms of work, entry into the profession, regu lation of their members and sole 

evalu ation of their performance (Friedson , 1 970) .  
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Johnson ( 1 972) proposed a typology for the critical analysis of professions based on 

the power and control dynamic between the producer and the consumer. The first type of 

producer-consumer relationship rests on collegiate control and is most simi lar  to what 

is termed 'traditional' professionalism . I n  th is relationship it is the producer, who 

along with the professional association, who defines the needs of the consumer and the 

manner in  which these needs are met. The consumer is viewed as passive and 

considered to be virtually ignorant of the service provided. 

Under patronage, it is the consumers who define their needs and the manner in which 

they are to be met. The consumer is seen as holding the power and control over the type 

of service to be provided and under what conditions the provision will take place. The 

producer provides the service or product directly to the consumer. The consumer can 

be a community or a corporation. In the third type of producer-consumer relationship, 

a third party mediates the relationship between the producer and the consumer, often 

assuming wide powers in defining needs and the manner in which they can be and are to 

be met. Johnson ( 1 972) argues state mediation in the social services has led to the 

establishment of universal benefits and services regardless of means. 

The effect of state mediation has been to extend serv ices to 
consumers who are defined on the basis of 'citizenship' rather than 
social origin or the abil ity to pay fees (Johnson , 1 972:77) . 

Johnson ( 1 972) acknowledged that it was possible for the mediated re lationship to 

acquire the characterist ics described in a patronage or i n  a 'traditional' 

professional relationships. S uch an acknowledgement he argued, demonstrates the 

dynamic quality of power and control relationships. He argued that within social work, 

the power relationship existing between practitioner and client: 

May be such . . . as to enable the practitioner to increase social 
distance and his [sic] own autonomy and control over practice by 
engaging in a process of 'mystification' (Johnson, 1 972:42) . 

Johnson's typology offers a method of analyzing changes in  the professional relationship 

between social workers as 'producers' and their  c l ients as 'consumers' in the two 

models of social service del ivery discussed here. I n  the welfare state mode l ,  the 

centralized bureaucracies fostered the growth of social work professionalism through 

its reliance on experts and by encouraging a more traditional professional relationship 
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between social workers and their cl ients. Conversely, the welfare society model 

emphasizes (a) negotiated relationships between the social worker and the clients , (b) 

participation in service planning and (c) cl ient evaluation and monitoring of serv ices. 

Characteristics of this relationship between social workers and their cl ients in  the 

welfare society model approaches the patronage type of relationship Johnson ( 1 972) 

delineated. 

Wilding extends the power and control arguments of Friedson (1 970) and Johnson 

( 1 972) by contending that a state does not perm it the transfer of power to a 

professional g roup, which he describes as basically a self- interest group, without 

assurances. 

Professionals have to show that, by the ir  social standing or 
through their  work , they help to support and maintain and 
strengthen the exist ing economic, social and pol itical order 
(Wi ld i n g ,  1 982 : 1 2) .  

Hence, Wilding ( 1 982) arg ues that the privi leges of professional status are the result 

of an all iance between the state and the profession in which the profession performs 

important social functions for the state . These functions include standing as an 

expression of state concern for private troubles which have been accepted as public 

issues, legit imizing state action,  and providing status jobs for the e l ite and middle 

classes. The state in turn enforces both licensing and monopoly. The reciprocity of the 

re l ationsh ip  is  clear in the medical p rofession ( l l l ich ,  et. al . ,  1 977) . The 

tenuousness of this relationship is  evident in the case of social work (Toren, 1 972) .  

Because o f  social work's commitment t o  social action, justice , equity and equal ity, 

social work has not consistently supported dominant state interests. This both helps to 

explain why social work has not received u n iversal acceptance of its c la im to 

professional status and why the state has been reluctant to establ ish and enforce 

licensing of social workers ( lngs,  1 986).  

Because the professions stand as an expression of state concern for private troubles, 

Wilding ( 1 982) argues that the expansion of welfare state policies have played a major 

role in corresponding growth in the welfare professions of medicine/health , education 

and social services/social work. 

The professions are not an unimportant part of the state machine. 
They operate essential ly as a force for social control in i ts 



broadest sense . . .  to locate the causes of delinquency and deviance 
safely within the individual rather than in the economic and social 
system (Wild ing ,  1 982 : 1 6) .  
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For social work, the impl ications are profound since the concentration on the private 

troubles of individuals is seen to lead "to a narrow view of the professional task and a 

neg lect of what are equally proper professional responsibi l it ies" (Wilding , 1 982:97) .  

The task o f  social work (which will b e  discussed i n  the next sub-section) has always 

been seen as two-fold : individual and social change (Middleman and Goldberg, 1 974; 

Timms and Timms, 1 977; Morales and Sheafor, 1 983 ; Compton and Galaway, 1 987) . 

l t  is the practice of social change responsibil i ties that has generated heated debate 

within social work exemplified in the work of the radical social work theorists (e.g. ,  

Galper, 1 980; Bailey and Brake, 1 975) .  

Radical social work theorists (Bai ley & Brake, 1 975, Corrigan & Leonard , 1 978, 

Brake & Bailey 1 980, Galper 1 980) criticize the growth of profess ionalism in social 

work as deflecting social work from its commitment to social action by emphasizing 

s ingular intervent ions based on individual pathological explanations for social 

problems. Galper ( 1 980) defines radical social as social work that: 

Contributes to bu i lding a movement for the transformation to 
social ism in and through the social services (Galper, 1 980:1 0). 

Thus, to Galper radical social work is i nherently social ist and critical of what is  seen 

as an al liance with the dominant interest of the state as a precondition of professional 

status. However, as Timms and Timms ( 1 982) point out: 

Radical social workers share neither the same political phi losophy 
nor the same vision of an altered social work practice. (Timms & 
Timms,  1 982 : 1 5 6 ) .  

Radical social workers also crit ic ise self- imposed str ictures on professional  

relationships with clients , col leagues and society that accompany professional training 

(Timms & Timms, 1 982) . 1 t  is those parameters on cl ient-worker re lationships that 

the radical social work theorists argue constrain effective participation of clients. 

The participation of the client in the helping process is problematic for social work 

professionalization because professionalism is bui l t  on the assumption of expertise, 

monopoly, and confidential ity. Social work has as one of its basic values that of self-
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determination which implies that the cl ient has a central role in  determin ing the form, 

content and outcome of social work intervention. Timms and Timms (1 977) drew on 

the work of Keith-Lucas i n  their discussion of the principle of self dete rm ination . 

They defined self-determ inat ion as conta in ing two d ist inct pr inciple s :  c l ient  

participation in  the solutions of problems and the non-interference of the social worker 

except in essentials. Such a value, Timms and Timms argue ( 1 977) compromises 

professional ism in its tradit ional sense making problematic social work's continued 

pursuit of professional status while attempting to retain the dual commitment of social 

work practice . 

Efforts to promote social work professional ism may be fu rther impeded by the 

organizational base in which social work typical ly is practiced. Black, et. al ( 1 983) 

argue that rather than conceptual izing social service organizations as bureaucratic 

where formal authority, backed by wel l-defined rules and procedures, is vested higher 

up the managerial hierarchy, "social service departments appear to have more in 

com mon wi th  matr ix o rg a n izat ions"  ( Bl ack, et a l . ,  1 98 3 :200) . I n  matr ix  

organ izations the normal vertical h ierarchy is overlayed by lateral authority , in  this 

case professional discretion ,  which gives workers necessary decision making authority. 

Wh i lst the l i terature suggests matrix organ izations are appropriate i n  manag ing 

situations of uncertain ly or rapid change typical in the personal social services, Black, 

et.al .  ( 1 983) raise the caution that where executive decision-making is decentralized 

to workers in front-l ine u n its , uncertainties and conflict may arise from imbalances 

between professional and bureaucratic authority. ( See ear l ier di scu ssio n on 

centralization and decentralization in  this chapter.) 

Moreover, whilst social workers have a considerable measure of 
professional autonomy, they are at the very periphery of their  
employ ing organizatio n s  and d istant from the source of 
bureaucratic power ( Black, et. al ,  1 983:201 ). 

The debate is carried further in the work of Lipsky who argued that even with a high 

degree of centralization :  

The decisions of  street- level bureaucrats [e.g . ,  social workers] , 
the routines they establ ish and the devices they invent to cope 
with uncertainties and work pressures, effectively become [s ic] 
the publ ic policies they carry out ( Lipsky, 1 980:xi i ) .  
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Lipsky ( 1 980) asserts the existence of a discrepancy between pol icy declaration and 

pol icy implementation at the interface of the practit ioner, whom he describes as the 

'street level bu reaucrat', and the client. This discrepancy has its roots not only in 

the contradictory value system of the bureaucracy and the professional but in the 

"contradictory impulses of the society the agency serves" (Lipsky,  1 980:1 64) . Lipsky 

contends that "it is easier to change articu lated pol icy from the top than to change 

practice from below" (Lipsky, 1 980 : 1 87) . Practice is rooted in a professional value 

system and in  defense mechanisms developed to ensure survival on the job (Lipsky,  

1 980). This is further compounded in times of 'fiscal crisis' when employees are faced 

with revenue l imitations and/or h iring freezes which resu lt in the distribution of tasks 

among those remain ing without reducing responsibi l i t ies they current ly hold or 

without increased compensation. 

I f  qual i tative aspects of  service del ivery are neg lected , cost 
reductions and volume receive more attention as workers and 
managers accommodate their behavior to agency signals of  
prioriti es.This contributes to the self-fu lfi l l ing proptfecy of the 
ineffectiveness and u lt imate irrelevance of social services, even 
though the human needs for nurtu ring , protection,  support, and 
assistance remain unanswered. Thus the tones of the fiscal crisis 
may l inger, even if the budgetary alarms of the current period are 
eventua l ly qu ieted ( Lipsky, 1 980: 1 79) . 

Howe's work ( 1 986) led him to the conclusion that the critical characteristics of social 

work practice are generated within welfare bureaucracies and do not derive from the 

prescriptions of professional social workers. 

lt is clear from this review that a direct relationship between articu lated pol icy from 

the top and practice at the front line is far from assured. Practitioners at the front l ine 

are u lt imately responsible for the implementation of policy but their performance is 

subject to many forces including professional values and the realities of their workload. 

As was discussed earlier in the chapter in the section on models of social serv ice 

del ivery,  the welfare state model i s  associated with the increasing social work 

professionalization.  The welfare society envisions a role  for the professional social 

worker as an input but that role  is strictly confined. The professional social worker is  

seen as only as one member of  the team. This position ing implies minimizing the power 

d ifferential between client and worker through recognition and uti l ization of the client 

in  service planning and provision.  
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The S ocial Work Task 

Morales and Sheafor ( 1 983) entit led their text on social work, Social Work: A 

Profession of Many Faces, to exemplify the range of social science knowledge involved 

in the diverse tasks, skil ls, and competenci�s encompassed by the term social work. 

Despite the problems surrounding the definition of social work, social work theorists 

do agree that its practice is concerned with i ndivi_duals in  their social environment .  

Social work is seen as a process of planned change that requires intervention in  the 

personal ,  famil ial and societal spheres of a person's l ife (Reynolds, 1 942 ; M iddleman 

and Goldberg,  1 974; Compton and Galaway, 1 989 ; Skidmore , et.al . ,  1 988) .  The 

balance of emphasis on individual change efforts and change efforts aimed at the social 

enviro nment varies in the definitions and in practice over t ime. Note the differences in  

emphasis evident in the following two widely quoted definitions: 

Social work seeks to enhance the social functioning of individuals, 
s ingly and in groups, by activit ies focused upon their  social 
relationships which constitute the interaction between man [sic] 
and his environment. These activities can be grouped into three 
funct ions :  restoration of i m paired capacity , prov is ion of 
i nd ividual and social resou rces and preven tion of social 
dysfunction .  ( Boehm, 1 95 9 :54 i n  Skidmore, Thackery and 
Farley,  1 988 :29) .  

Social Work is concerned with the interaction between people and 
their social environment wh ich affects the abil ity of people to 
accomplish their  l ife tasks, al leviate distress and real ize the ir  
aspirations and values. The purpose of social work, therefore, is 
to ( 1 ) enhance the problem-solv ing and coping capacities of 
people, (2) l ink people with systems that provide them with 
resources, services and opportun ities, (3) provide the effective 
and human operation of these systems, and (4) contribute to the 
development and improvement of socia l  policy ( P incus and 
M inahan,  1 973 :9) . 

Although the sh ift in balance may be subtle, it is none the less sign ificant because of its 

implications for social work practice and the tasks that constitute that practice . The 

second definition lays responsibil ity on social work to both consider, and to engage in 

changing,  social policy as it affects on a client's l ife. lt is the lack of social action that 

lead H unt ( 1 978) to argue, as do the radical social work theorists, that: 



Traditional social work is about adaptions,  it is a form of social 
control rather than social change ,  it is manipulat ive ,  profoundly 
conservative, it col l udes with the injustice of a d ivided and 
profoundly unequal society (Hunt, 1 978 :1 0} .  
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Yet ,  social work historical ly has a firm base in social action and social change. Social 

work traces its beg inn ings  back to the Settlement House Movement wh ich was 

essentially a social change movement aimed at the amelioration of the poverty and 

unemployment made prevalent in  the cycles of economic recession associated with early 

twentieth century industrial ization (Morales and Sheafor,  1 983;  Zastrow, 1 985} . 

The emphasis in social work shifts periodical ly to emphasise on the individual as the 

system of intervention. The sh ift to indiv idual interventions in the 1 940s and 1 950s 

was due in part to the relative prosperity in the West and to the development of 

empirical ly tested, scientific theories of intervention with the individua l  and smal l  

groups. However, social work theorists maintained their theoretical commitment to 

social change. 

Social work is in danger. . . of fai l ing to make its proper, 
distinct ive and appropriate contribution to the a l leviation and 
prevention of social i l ls through participating in the formulation 
of social policy, the development and modification of social welfare 
programs and through the distinctive methods conceived as ways of 
implementing social agency programs (Smalley, 1 967: xi} . 

Middleman and Goldberg ( 1 974} were specific in  their conceptualization of the dual 

focus of the social work task when they contended that social workers had the 

responsibility as practitioners to address themselves to changing oppressive economic 

and social structures (M iddleman and Goldberg ,  1 974} .  Heated debate within social 

work centred on how to fu lfi l the dual commitment of social work. This is 

exemplified in Chambers' directive that the client's surroundings demand "every bit as 

m uch care and attention from the working professional as fami ly ,  commun ity, 

psychological and work factors" (Chambers, 1 986 :2} and in the call for radical social 

change evident in the writings of Corrigan and Leonard ( 1 978},  Galper ( 1 980} and 

Brake and Bailey ( 1 980}. 

The crisis of social work in the 1 970's was a reflection of the imbalance evident by the 

dominance of casework as the social work method of choice and of the empirical studies 

that questioned the effectiveness of social work (Fischer, 1 973} .  



Thus, not only has professional casework failed to demonstrate 
that it is effective, but lack of effectiveness appears to be the 
rule rather than the exception across several categories of cl ient' 
problems, situations, and types of casework (Fischer, 1 973 :1 3-
1 4 ) .  

5 7  

One extensive study into the practice of social work in statutory agencies was com pleted 

by Black, Bowl, Burns, Critcher, Grant and Stockford in Britain ( 1 983) . They found 

that not only did social workers feel ambivalent about community work and social 

action as an integral part of social work, but only one of the trained social workers in 

their study felt equipped to engage in this level of intervention .  Thus raising questions 

about the professional training of social workers emphasizing individual interventions 

at the expense of social action ski l ls knowledge. Furthermore, Black, et al. concluded 

that social worker's function in the pol itical context as employees in larg e  state 

bureaucracies with defined, statutory duties. 

Thus, the reluctance of social workers to depart from a relatively 
n a rrow i n te rpretation of t h e i r  ro l e  s im p ly ref lects the 
occupational mandate they have been g iven and their accountability 
to their employer . . . The management system and the workload 
pressures meant social workers neither had the time nor were 
g iven the encouragement to innovate or chal lenge pol icy or 
p ractice ( Black, et .  al , 1 983 :222-223) .  

The constraints o f  the agency (e.g . ,  Smalley, 1 967;  Compton and Galaway, 1 989) and 

the l imitations imposed on social work practice in statutory agencies has been noted 

repeatedly (e.g,  Hardiker and Barker, 1 981 ; Howe , 1 986) . lt was these constraints 

that Black, et al. ( 1 983) argued contributed to a case-by-case approach with cl ients. 

Hadley and McGrath ( 1 984) in the introduction to their study of community-centred 

teams lamented the dominant 'cl ient-centred' phi losophy of most of Britain's Social 

Service Departments.  Hadley & McGrath ( 1 984) contend that the c l ient-centred 

approach reflects three main factors: 

The social worker's v iew of the individual user's web of personal 
relationships in contemporary society ; the second concerns the 
dominant models of professionalism in social work and other social 
services occupations and related attitudes to the job ;  the third is 
the effect of the leg islative framework of the personal social 
services and the character of the pol itical system of which they 
form a part (Hadley and McGrath, 1 984:8) .  
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Stein ( 1 974) ,  in  her discussion of the efforts to bui ld a un ified social work theory in  

the late 1 960s into the 1 970s , concluded : 

This conceptual framework was expected to advance and un ify 
social work theory and practice resu lt ing in the dissolution of 
traditional method compartmental izations (Ste in ,  1 974 :34) .  

Such efforts continued throughout the 1 970's. Siporin ,  in  the introduction to his text, 

Introduction to Social Work Practice ( 1 975) , which was widely use in the Un ited 

States (Ephross and Reisch, 1 982) and in New Zealand articulated : 

A g eneric framework for the scientific practice of social work . . .  
. 1 t  offers bridges between social work, clin ical and therapeutic 
orientations and activit ies, and those of community plann ing , 
social pol icy and admin istration and social action (Sipori n ,  
1 9 7 5 : v i i ) .  

Despite professional and theoretical commitment to the dual focus of social work, 

despite the fervent cal ls for re-evaluation of casework and implementation of radical 

social work, 

Pro fessional ism , epitomized by i ndividually focused case-work 
and its principles and methods, remains at the heart of social work 
practice (Black, et . a l ,  1 983:231  ) .  

Black, et. al .  ( 1 983) contend that social work practice i s  constrained by the statutory 

organization's power of leg it im iz ing practice modal i t ies and the entre nched 

accountabil ity system of the state bureaucracies. This situation wi l l  worsen ,  they 

argue, because of the increasing implementation of quantitative managerial systems 

which wi l l  fu rther entrench quantitative individual istic interventions. There is some 

contrary empirical evidence to support the proposition that social workers in  smal l ,  

voluntary agencies are more l ikely to engage in community work and social action than 

their counterparts in the statutory sector (Sheafor, 1 982) . 

The function of organizational strategic policy is to set the goals, objectives, standards, 

and methods of practice within broad gu idel ines. The degree of specification in the 

g uide l ines d iffe r from agency to agency, and in fact may d iffer within agency 

programmes. Those programmes del ivering serv ices mandated by legislation/statute 

are governed more closely by detai led policies and procedures, e.g.  chi ld protective 

services as compared with services to the elderly . Lipsky ( 1 980) arg ues that "street-
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level bureaucrates," defined as "public serv ice workers who interact with citizens in  

the course of their  jobs, and who have substantial discretion in the execution of their 

work" (Lipsky, 1 980:3), are not passive functionaries to agency policy. 

Not only do street-level bureaucrats exercise discretion to such 
an extent that they are not easily affected by pol icy articulation 
from the top . . . .  The character of worker-client and worker­
superv isor  re la t ions ,  no m at ter  what  t h e  art icu lated 
organizat ional  pol icy , is l i ke ly to ref lect the dominant 
bureaucratic re lat ions of the society,  no matter what the 
admin istrative gu ide- l ines provide ( Lipsky,  1 980: 1 88) . 

This theme is  repeated by Gi lbert and Specht ( 1 986) in  their discussion of the 

relevance of pol icy for practitioners: 

Experienced practitioners often exercise considerable discretion 
in executing broad directives and so shape as well as d ischarge the 
requ irements of organizational policies . . . .  The importance of the 
d irect-serv ice pract it ioner's d iscret ion fo r po licy in terpretation 
increases as organizations grow larger and more complex (Gilbert 
and Specht, 1 986 : 1 5 ) .  

These observations highl ight  the  centrality of the  relationship between strategy ( i .e .  

pol icy) and performance ( in  this instance the  social work task) as postu lated in the 

Pearce & Robinson model ( 1 989) . 1t is at the interface between the practitioner and the 

cl ient in  the final analysis that policy is articu lated. In  this regard it is anticipated that 

there wil l  be a measure of congruence between the overall strategy as set out in  the 

organizations goals and the objectives pursued by practitioners. 

S U M M A RY 

The infl uence of the 'emerg ing paradigm' in organizational analys is ( Lincoln ,  1 985 ;  

Guba, 1 985 ; Reed, 1 985) is  evident in the emphasis of  the analytical framework on 

vertical and horizontal contexts and in the qual itative research techniques that form 

the research methodology to be described in Chapter Three.  The analytic framework 

util ized the m u lti- level explanatory model developed by Pearce & Robinson ( 1 989) to 

explore the relationship between organizational strategy, design and performance. The 

first level analyses the meanings of welfare state and welfare society and proposes 

that a sh ift has taken place. Several factors that contributed to the shift were explored. 

The proposed shift was explored through the debates on the crisis of the welfare state 
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and in the consideration of alternative models of social service delivery that purported 

to address the crit isims and fiscal constraints affecting welfare state pol icies. 

Two models of social service del ivery were compared : the welfare state model as 

articu lated by Titmuss (1 974 ; 1 976 ; Reisman, 1 977) and a welfare society model 

promulgated by Hadley and his col leagues ( 1 981 ; 1 984 ; 1 987) . The role of the state 

in serv ice provision and ro le of the voluntary sector in each of the models was 

examined.  Characteristics of organizational design were discussed in the second level of 

analysis  which addressed aspects of organ izational design including organizational 

structu re ,  the d i lemmas of central ization/decentralization ,  management sty le  and 

partic ipat ion . 

lt has been argued that a strategy designed to implement a welfare state model of social 

service delivery wou ld demand an organizational design based on centralized services 

and a professional ly trained staff responsible for the provis ion of services.  Staff 

performance would focus on pre-determined serv ices with min imal participation of 

clients in the planning and provision of services : moreover the definition of the social 

work task would be clearly aligned with organizational expectations. Although, aspects 

of performance in social work are not as clearly articulated in the welfare society 

model , social workers were expected to alter their performance by addressing issues of 

responsiveness to cl ient needs, promoting higher levels of cl ient participation and to 

redefi n ing professional ism with a v iew to reducing the power differential between 

client and worker. These issues of performance will be discussed as the implementation 

of the welfare state strategy and New Zealand is explored. 

The next chapter wi l l  outline the research design and the techniques uti l ized to examine 

the impact of these changes in the New Zealand context and in the Department of Social 

Welfare in particu lar. 
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CHAPTER THREE 

METHODOLOGY 

This chapter addresses issues of research methodology, presents the rationale for the 

research design,  and describes the three research strategies util ized in this thesis. The 

first strategy utilized was an analysis of the documents published during the period 

1 969 - 1 988.  These documents set out the debates regarding the statutory -

voluntary balance i n  social serv ice del ivery ;  the appropriate model of service 

delivery ; social work professionalization and task; and the issues of biculturalism. 

The analytical framework presented in Chapter Two addressed these four  themes as 

central to an understanding of social work practice with in the Department. The second 

strategy employed i n-depth interv iews with the e leven m iddle-management staff 

responsible for social work and social services in the six newly established Reg ional 

Offices of the Department of Social Welfare. Several research techniques for gathering 

data from two social work teams comprised the th i rd strategy. The objective in  the 

design of the multi-level research methodology was to provide a means of examin ing 

the l inks between the theory discussed in Chapter Two, the content of the social services 

debates as outl ined in the document analysis in Chapter Fou r, and practice, as 

described by the social workers reported in Chapters Five, Six and Seven .  This 

chapter, in addition to addressing the issues of research methodology, also offers a 

brief description of the two groups of social work respondents: the Regional Executive 

Officers (REOs) and the District Office social work respondents. 

Social scientists categorize research designs as either exploratory or descriptive . The 

categories are not mutual ly exclusive (Bailey, 1 978 ; Adams and Schvaneveldt, 1 985; 

Rubin and Babbie, 1 989) . The purpose of exploratory research is "to seek out new 

insights, ask questions,  [and] assess phenomena in a d ifferent perspective" (Adams and 

Schvaneveldt, 1 985: 1  03) with the u l t imate aim of g enerating  theory ( Rubin and 

Babbie,  1 989) . Although exploratory research is not locked into a rigid design or 

ultimate outcome, e.g. ,  hypothesis testing, it nevertheless is a planned approach with a 

high degree of flexibi l ity and an emphasis on seeking contrary evidence or innovative 
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conceptualizations. Exploratory designs are less structured than descriptive designs 

and are util ized in the pursu it of less developed research areas. 

They are essential whenever a researcher is breaking new ground, 
and they can almost always yield new insights into a topic for 
research (Rubin and Babbie ,  1 989 :86) . 

Because of the lack of representativeness, adherents of the positivist tradition in 

research v iew exploratory studies as seldom providing defin itive answers to research 

questions and as having l imited generalizabil ity of the insights they do provide (Rubin 

and Babbie ,  1 989). 

This study uti l ized an exploratory research design but d id, however, address the issues 

of re l iabil ity and validity that confront qualitative researchers within the naturalistic 

paradigm (Hinds, Scandrett-H ibden and McAulay, 1 990). Thus, it is proposed that the 

two research designs are best conceptualized on a continuum rather than as distinct 

types .  The research questions of th is thesis were to explore and identify the events 

leading up to the restructuring of the Department of Social Welfare in 1 986; to gain an 

understanding of why and how it occurred; to delineate the changes in the social service 

organizational infrastructure ; and to understand the sign ificance of those changes for 

social work practice within the New Zealand Department of Social Welfare. Although the 

research design for data col lection was not strictly formulated, neither was it as 

loosely formu lated as, for example, an anthropological ethnographical study might be. 

l t  is in the case studies of the two social work teams that the exploratory nature of the 

research design is most clear. The field work with the teams was conducted with a 

minimum of pre-determined approaches. In case studies: 

Bias might be manifest in the very cases that were selected for 
study, as wel l  as the open-ended nature of the case approach,  
which may allow the investigator to  influence the nature of the 
case under study (Adams and Schvaneveldt, 1 985:1 1 4).  

I n  response to such criticisms, the process of choosing the teams to be studied was 

conducted so as to permit a degree of representativeness and several methods of 

verification and feedback were bu i lt into the research design to minimize researcher 

bias. 
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Q UALITATIVE and Q U ANTITATIVE TECHNIQUES 

The basic reason for the choice of a qualitative method was the exploratory nature of the 

study which relegated matters of representativeness as less important. I n  1 988 the 

social services were undergoing rapid and pervasive change and social workers , l ike 

many others, were striving to make sense of a changing world. Secondly, the changes, 

once set in motion ,  were cont inuing with increasing momentum and few indications of 

abatement. The social work community was eager for an opportun ity to make sense of 

their  work environment. Qual itative techn iques,  particularly, in-depth interviews and 

participant observation promised the best opportunity to understand the complexities of 

the relationship between broad based economic, political and social changes and changes 

in the Department and in social work practice. 

Qualitative methods . . .  [are] more su itable when we seek to gain 
insight into the subjective meanings of complex phenomena in 
order to advance our conceptual izations of them and formulate 
hypothesis (Rubin and Babbie, 1 989 :365). 

Data was obtained from several sources to provide a holistic view through the "gradual 

synthesis [to e nable] a grasp of relationships" that might not as readily emerge from a 

fragmented quantitative analyses (Reid and Smith, 1 981  :90) . 

Because the process of restructuring was i n  its initial stages, ambivalence about the 

form and structure of changes and thei r  implications was at a high level .  There were 

control processes in operation that were j udged might make potential respondents 

res istant to participation in a research project. For example, it had been rumoured 

that the sudden retirement of the highest ranking social worker at the request of top 

management of  the Department occurred because of his al leged resistance to the 

proposed changes. This rumour had the effect of stifl ing critical comment from other 

social workers and confirmed the view of many social workers that the position of social 

work in the Department was particularly tenuous. In addition ,  it was expected by the 

researcher that many of the respondents wou ld feel under threat due to the proposed 

changes in practice and job expectations. As well, there was a high level of u ncertainty 

with in  the entire state service structure due to the passage of the State Sector Act of 

1 987 which altered the relationship between the government and its employees. These 

factors lent additional support to the choice of a qualitative research methodology. 
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Qualitative research methodology is highly dependent on the establishment of a personal 

contract between the potent ia l  respondents and the researcher. A qua l itative 

methodology, it was assumed, would help to minimize respondent resistance and el icit 

responses with a high degree of validity. Moreover, the key respondents were all social 

service personnel ,  the majority of whom were social workers whose main medium of 

communication was oral and whose primary structure for oral communication was the 

interv i ew. (See Forrest and Wil l iams, 1 987 for a discussion of this point.) In addition, 

the researcher was a social work educator. 1 t  is important to note that no selected 

respondents refused to be interviewed, in fact, they were surprisingly frank and candid 

in the i r  remarks. 

Rubin and Babbie ( 1 989) argue  that quantitative research techn iques may be more 

appropriate:  

When we already know much , when we have a relatively high 
degree of contro l  of the research situation or when we seek to 
verify an hypothesis or describe the characteristics of a 
population ( Rubin and Babbie, 1 989:365) .  

Such was not the s ituat ion in th is  case. And,  in fact, there were strong contra­

indications to the potential success of quantitative techniques. The understanding sought 

was complex, contradictory and vu lnerable to misinterpretation. As well, considerable 

disquiet had been expressed by the proposed target social work respondents about 

frequent consultations and requests for reports, data and policy submissions with no 

opportunity for feedback and no apparent effect on pol icy directives (Driver and 

Robin son, 1 986) . The design of the qual i tative research was interactive to ensure 

t imely feedback through the planned verbal and written feedback and verification 

systems discussed below. 

Rubin and Babbie ( 1 989) argue  that quanti tative and qual i tative methods are 

complementary and they advocate research designs that include characteristics of both. 

They acknowledge that some social workers, perhaps in  response to the proliferation of 

quantitative studies since the application of computer technology to research , have 

label l ed qual itative research methods as obsolete. Several leading social  work 

researchers implore the profession to favou r  qual itative methods (Reid and Smith,  

1 981 ; Wechsler, Reinherz and Dobbin, 1 981 ; Rubin and Babbie, 1 989) . Advocates of 

the 'natural ist' paradigm shift i n  organizational  research also favour  qual itative 

methods. 



Qualitative methods particularly interviewing and observation . . .  
can accommodate and expl icate multiple, conflicting and, often 
unaggregatable realities, and they are sensitive to and, i ndeed, 
depend on the interaction or exchange between the researcher and 
the objects or respondents of the study ( Lincoln ,  1 985:1 43). 
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This research design ut i l ized qual itative research techniques supported by the 

uti l ization of varying data collection techn iques and verification systems designed to 

increase re l iabi l i ty ( the  repeatabi l i ty of observat ions)  and va l id i ty ( f ind ings 

accurately reflecting rea l ity and data accurately interpreted) (H inds, Scandrett-Hibden 

and McAuley, 1 990) . 

TH E DOCUM ENT R EVI EW 

The fi rst method of data collection was an analysis of the debates on social serv ice 

policy and del ivery systems as documented in the reports, reviews, publications and 

conference papers published between 1 969 and 1 988. Over 1 20 major documents 

were reviewed. These documents were published by policy advisory groups (e.g. ,  the 

New Zealand Planning Council and the Social Advisory Council) ; by the voluntary sector 

(e.g . ,  New Zealand Federation of Voluntary Welfare Organisations) ; by government 

appointed review committees and task forces (e .g . ,  M inisterial Advisory Committee 

[ 1 986] , Min isterial Task Force [1 986]) ; by the social work association (e.g . ,  biennial 

conference papers of NZASW) ; and by the Department itself (e.g. ,  Review of the Social 

Work Div is ion [ 1 982] ,  Institutional Racism, [ 1 986] ) .  Every attempt was made to 

examine all the documents published by the bodies, committees and organizations 

l isted above.  A system of cross-refe rencing led to the identification of additional 

relevant documents with in the public sector and to docu ments published by the 

Department itself. 

The documents were drawn from U n iversity Libraries ,  the Department of Social 

Welfare Library and the Government P rinting Office. Cross-referencing methods were 

applied to the documents to identify publ ications under separate authorship and 

documents not previous ly examined. The effort made to locate and examine all 

publications referenced in the documents was successful with the exception of the 

Ministerial documents (discussed under a separate section below) . Some of the papers 

from the NZASW conferences were incomplete but only one document authored by the 

Social Advisory Council in 1 973 and mentioned in Wilson (1 976) could not be located. 
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Exten sive notes were taken on the contents of the documents setting out the main 

argument or focus,  the support i ng rationale and the specific recommendations 

advocated. Throughout the document data gathering , this process was sustained as 

essential to min imize bias. As the document review progressed, themes began to develop 

but the exploratory process was maintained to "enable seeing what isn 't there and 

looking for patterns" (Carney, 1 972:38). The prel iminary framework based on the 

research questions was an overal l  gu ide and was employed for reflection, but was not 

applied to the document data gathering phase. Such a strategy permits "unexpected finds 

[to] occur because this approach reveals otherwise undetectable patterns and gaps in 

the data "(Carney, 1 972:65) and reinforces the need for document analysis to be 

systematic (Rosengren, 1 981 ) .  

TH E I NTERVI EW SCHE DU L E 

The i nterview schedule was comprised of twenty structured open-ended questions 

organ ized in four sections. The f irst section of eight questions under the heading 

'Phi losophy' asked respondents to comment on the objectives of regionalization as an 

organ izational  strategy. The recommendations of Puao- Te-A ta- Tu ( M i n i st e r i a l  

Advisory Committee, 1 986) were specifically addressed. The second and third sets of 

questions under the headings 'Organisational Changes' and 'Managerial Supports' were 

directed at e l iciting their perceptions of changes in decision-making systems and 

managerial styles as aspects of organizational design. The last set of three questions 

under the heading 'Social Work Services' was designed to gather information on 

performance, expectations and objectives of social work. (See Appendix I for a copy of 

the i nterview schedule.) 

Al l  respondents were sent a copy of the interview schedule prior to their interview 

along with an introductory letter and an appointment time. All respondents received the 

same interview schedule, a copy of the research proposal and request for demographic 

information which is d iscussed below. 
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C O N F I D E NT I A L IT Y  

The level of confidential ity that cou ld be offered to  the two groups of  respondents was 

minimal because of the nature of the research design.  The Regional Executive Officers 

(REOs) held highly v isible organizational positions and were few in number. Six of the 

eleven R EOs were responsible for 'Social Services' which included social work services. 

The other five REOs were responsible for 'Alternative Care' which covered residential 

care and the transitional or deinstitutional ization programmes for children and youth. 

The R EOs are not mentioned by name in this thesis but are referred to by number  to 

distingu ish one REO from another. The REOs of Social Services are not distingu ished 

from the R EOs of Alternative Care to offer as much confidentiality as possible . As well ,  

identify ing characteristics were omitted from their responses. This was not a lways 

possible,  s ince in some cases, the removal of the characteristic would m ake the 

comment meaningless. The respondents were aware of the level of confidential ity that 

could be g iven to their interviews in the research process. They were offered the 

option of asking that specific comments not be used. In the two incidences when such a 

request was made, their wishes were respected. As well ,  the researcher asked each 

REO if they wished to view the draft. Only one REO asked to exercise this option .  

In  the case of the District Office respondents, min imum confidentiality has even clearer 

implications for the social work management staff and the team members are readily 

ident if iable. Drafts of the chapters were sent to each District Office , read and 

commented on by both the Assistant Director :  Social Services and the senior social 

workers as team leaders. The chapters were also made available to all the  team 

members. Although the the Assistant Directors and the team leaders made comments and 

corrected technical inaccuracies, they did not request any material be deleted and 

expressed verification ,  if not total agreement, with the descriptions as presented in 

Chapters Six and Seven. 

The issues of confident ial ity i n  qualitative research projects are always complex. 

However, because of New Zealand's population of just over three mil l ion , the social 

work community is so smal l  as to make respondents in a project like this very easily 

identifiab le .  1 t  is only their professional commitment to improved practice that made 

the project possible .  



lt Is expected that all readers will respect the integrity 

of this thesis by handling the material contained herein 

judiciously to Insure that the respondents are not 

harmed in any way by their willingness to participate in 

the pursuit of knowledge and understanding. 

TH E ENTRY PROCESS 
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lt is characterist ic of organizations undergoing change to be resistant to efforts to track 

the change process and, in particular, to indiv iduals outside the organization doing the 

tracking. Bailey ( 1 978) notes that gaining entry to org anizations is difficult at the best 

of t imes because administrators often feel they have everything to loose and nothing to 

gain. 

Many t imes the study w i l l  y ie ld few b e nefits fo r the 
Admin istration . . . .  The presence of  an outside observer can 
disrupt or slow the daily routine of work activities and can damage 
morale if employees think that the observer is a management spy. 
Further ,  the observer can hurt the administrator's career by 
making allegations of waste, inefficiency, d i sc r i m i n a t i o n ,  o r  
scandal within the organization (Bai ley, 1 978 :223) .  

This is  particularly relevant to  the present study because, as the document analysis in  

the next chapter will demonstrate, the Department had been under criticism by social 

pol icy analysts and minority interest groups for several years. Additional outside 

scruti ny in a major research project was not viewed favourably . In itial efforts to gain 

perm ission to conduct research within the Department had met with pol ite inaction .  

The change occurred when the researcher received a nomination in a public forum of 

social service groups to serve on the Palmerston North District Executive Committee. 

The District Executive Committees (DECs) were created as District Office monitoring 

bodies duri ng the restructuring as part of the Department's commitment to a 

'partnership with the community' in fulfi lment of the recommendations of Puao- Te­

A ta - Tu ( M i n isterial Advi sory Committee ,  1 986) . ( See Appendix V I I  for the 

recommendations of Puao-Te-Ata-Tu ) 

When the researcher's nomination was confirmed with an appointment by the Min ister 

of Social Welfare, support from and access to the Department for research purposes 
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became possible. This entree was further supported by the researcher's educative role 

with many Departmental staff as students in the various un iversity programmes and 

seminars sponsored by the researcher's un iversity. An additional crucial factor in  

gaini ng access to the Department was the support for the research from the Central 

Office Regional Director (who was subsequently to become an Assistant Director­

General Region serv ing on the Head Office Executive Management Team) . This 

i ndividual , with whom I had previously had only l imited professional contact, was 

aware of my previous research in  the Department (on computer uti l ization in  1 982) 

and commented on the ethical standards employed and adhered to in  that research 

project. l t  was he who "walked it through" (Johnso n ,  1 975) the admin istrative 

h u rdles. 

The request was not del ivered through regular channels such as 
mail ,  messenger, or chain of command, but instead was carried 
personally to the administrator's desk by the contact or middleman 
( Ba i l ey , 1 978:223) . 

Bailey ( 1 978) noted the critical role a contact with in the organization can perform as 

an advocate with in the system for the researcher. In a repeat approach in February ,  

1 988 to the Central Regional Director, fu l l  documentation of  research objectives, 

proposed research design, demographic information sheet and i nterview schedule was 

presented (Appendix I ) .  The Central Regional Director took the ful l research request 

to Head Office of the Department of Social Welfare and in the July meeting of the 

Executive Management Team and Regional Directors, it received full endorsement. A 

formal letter from the Deputy Director-General to al l  Regional Directors in late J u ly 

of 1 988 noted the endorsement of top management and asked all staff for fu l l  

cooperation .  This approval was almost simultaneous with the confirmation of the 

researcher's appointment to the District Executive Committee by the Minister of Social 

Welfare . 

THE M I NISTER O F  SOCIAL WELFARE 

As the research progressed it became clear that a key informant would be the Min ister 

of Social Welfare during the in itial years of the restructur ing : Ann Hercus, later 

conferred by Queen Elizabeth as Dame. During her stewardship as Min ister of Social 

Welfare from October 1 984 unt i l  mid-1 987, several key decisions were made 
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regard ing social service delivery and social work. Library searches of both the 

University and National Library systems, however, revealed no authored materials. A 

copy of one speech, delivered to the New Zealand Association of Social Workers prior to 

the 1 984 election in which Dame Hercus became a Minister of Parliament was found in 

the Department  of Social Welfare Library. Efforts to locate published min isterial 

papers were unsuccessfu l  although ,  as the document  review in Chapter  Four 

demonstrates her phi losophy and directives were evident  through the secondary 

resource material which was available. Key examples are the decision to d isestabl ish 

the Social Work Training Council in  1 984 and the creation of the New Zealand Council 

on Training and Education in  the Social Services in  1 986. A direct request was made to 

Dame Hercus in 1 989,  as Permanent Representative for the New Zealand Mission to 

the Un ited Nations, for resource material and/or an interview. Both were denied. I n  

her  letter Dame Hercus explained she had made a decision "not to g ive interviews about 

my previous positions as a Cabinet Min ister when I retired from politics (this includes 

academic interviews) and this is a firm decision ... " (See Appendix I l l ) .  

NEG OTIATING FOR THE INTERVI EWS WITH THE R EGIONAL EXECUTIVE 
OFFICERS 

The 1 986 restructu ring of the Department created six Regional Offices each with 

several reg ional executive officer positions to support the various programmes and 

functions of the Department (See Appendix IV for the 1 986 Organizational Chart) .  Two 

of the Regional Executive Officer positions i n  each office were directly involved with 

the provision of social services and/or social work services. The positions of Regional 

Executive Officers of Alte rnat ive Care and of Social Services were staff not line 

positions and as s uch were to exempl ify the new p hi losophy of participatory 

management and decentralized decision making. That is ,  the position holders were to 

advise ,  counsel and support District staff but not make decisions which were the 

perogative of either the local District or of top management ( DSW, 1 986a, 1 987c, 

1 9 8 8 b) . 

The REOs, then,  were key personnel in the new organizational structure since they held 

a pivotal position between the new policies and their implementation. As a group the 

responsibilities of the REOs covered the entire nation and hence, as respondents they 

provided a national perspective. 
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The next step in gain ing access to the Regional Executive Officers was to approach the 

Princ ipal Social Worker in Head Office, Wel l ington, further confirming Schatzman and 

Strauss's ( 1 973) contention that: 

Negotiation ,  articulation and perm1ss1on seeking are parts of a 
process, not events to be accomplished just one time. Entry to the 
field is, in fact, a 'continuous process' (Schatzman and Strauss, 
1 9 73 : 2 2 ) . 

The Principal Social Worker's position had been newly created as a staff position, 

apparently in response to the dissatisfaction of social work staff at the disestablishment 

of the l ine social work position in  Head Office . The position was not f i l led with a 

Departmental career social worker, but by an appointment of an experienced social 

work admin istrator from the health sector. Because of her staff position status, she 

could only offer her support of the proposed research project and arrange for me to 

meet with the R EOs at their  regularly scheduled meeting to request their cooperation .  

At  that meeting, a formal presentation of  the research proposal was made with the 

com mitment to present preliminary impressions and a verification session following 

the completion of the field work at the end of 1 988. In  addition,  the REOs were offered 

the opportun ity to comment on the draft of the chapter dealing with their responses. 

Only one of the R EOs was to exercise this option. At the close of this meeting, all of the 

Regional Executive Officers agreed to take part in  the research. 

The assistance of the Central Reg ional D i rector was indispensable in arrang ing 

interviews with each of the REOs. Prior to the interviews, each REO was sent a personal 

letter,  thanking them for their wi l l ingness to participate and confirming the i nterview 

appointment. Th is letter included a brief description of the research, a 'Demographic 

I nformation" sheet and the structured in terview schedu le  of twenty open-ended 

questions (See Appendix 1 ) .  The mail ing was designed to alert the respondents to the 

specific objectives of the research and to focus the interview by removing the necessity 

of obtain ing factual information during interview time. This worked particu larly well 

in  that l itt le of the precious interview t ime was spent on el iciting or confi rming factual 

detai ls .  

The Demographic I nformation Sheet (Appendix I )  asked for factual data about the 

respondent, e .g . ,  work history, qualifications,  professional affi l iation, and included a 
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request to l ist significant events and reports in the restructuring process. This modest 

request for written data was particu larly i l luminating. Despite the fact that there had 

been a number of reports and reviews only four  of the respondents l isted more than one 

'sign ificant event or report' .  The respondent's hesitation to provide complete written 

data provided further support for the qualitative research methodologies chosen. What 

was noteworthy was that Puao-Te-Ata-Tu (Min isterial Advisory Committee, 1 986) 

was l isted by eight of the eleven respondents as a sign ificant report, reconfirming the 

perceived importance of this report in  the restructuring of the Department. 

Eleven of the twelve REO positions in  Social Services and Alternative Care were fi l led 

during the field research period. Nine of the eleven appointments were permanent; the 

remain ing t h ree were f i l led by ' acting '  appointments of varying duration .  Al l  

interv iews with the REOs were completed between September and November 1 988 to 

minimize distortion due to subsequent events. Eight of the interviews took place in the 

Regional Offices. Two took place in mutually agreed venues, one at a half way point 

that required a three hour drive into the remote southern reaches of the Central North 

Region .  The last interview uti l ized tele-conferencing technology. Most interviews 

were an hour and a half long although one was nearly three hours. One interviewee 

requested the tape be turned off during the d iscussion of an example which included a 

specific staff issue. Eight of the i nterv iewees were wel l  prepared for the interview, 

having completed the demographic information sheet, reviewed the interview schedule,  

and made marg inal notes on the questionnaire. 

In December 1 988 at the completion of the field work, the feedback and verification 

session was held with the R EOs at the office of the Principal Social Worker, Head 

Office ,  We l l i ngton. This opportun ity fo r exchange lent valuable ins ights and 

confirmation to the broad based prel iminary findings. The feedback and verification 

session was sign ificant to the researcher because it demanded the preparation of an 

oral presentation on the development of a tentative framework and preliminary findings 

of the research . ( See Appendix XV for outl ine of the presentation.) The presentation 

fulfi l led the commitment to a research phi losophy that research should be promptly 

reported to the participants and they should have an opportun ity to cr i t ique 

prel iminary findings. These points are explored further i n  the section below on the 

feedback and verification sessions. 
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COLLATIO N  O F  INTERVI EW DATA 

Brief notes were taken during the interviews on large  notecards for each respondent. 

Following the interview, the researcher jotted down the main points the respondent 

made during the interv iew, the n ew information or ins ights provided, and noted 

comments that were said with high emotional content or confidence (Opie, 1 989) . As 

wel l ,  all i nterviews were audio taped and subsequently analysed using a mu lti-step 

process.  Fi rstly , a l l  t aped interv i ews were reviewed i n  the ir enti rety by the 

researcher  who noted and categorized the sections for transcribing under the four 

headings used i n  the questionnaire itself: Ph i losophy, Organisational C h anges,  

Managerial Supports and Social Work Services. In l isten ing again to the interview, the 

researcher used the criteria set out by Opie (1 989) to highl ight selected comments 

based on (a) "the intensity of the speaking voice ," (b) "the contradictory moment" 

defined here as alert ing the researcher to apparent rationalizations by the respondent 

in  comments l inked by the term 'but' ,  (c) the emotional con tent or tone of the 

statements, and (d) "the extent to which the participant uses whole sentences,  rather 

than the more usual recursive speech patterns" (Opie , 1 989:7-8) .  

The respondents' comments were then compared with the brief notes taken during the 

interview and the summary prepared after the i nterview. Special note was taken of 

comments that reappeared in subsequent interviews and those comments which reflected 

a un ique insight or perspective. After the initial draft of the interviews was prepared, 

the transcribed tapes were reviewed several t imes for further verification purposes. 

This procedure was repeated with the interviews of the two social work teams and the 

corollary i nterviews with the District Office respondents. 

F EEDBACK AND VERIFICATI O N  S ESSIONS 

Three factors motivated the commitment to the fol low-up meetings with both groups of 

respondents: the REOs and the social work teams. First of a l l ,  the feedback and 

verificat ion sessions provided the opportun i ty to present timely pre l im inary 

impressions to the respondents as an acknowledgement of their  participation . This was 

deemed important in  a research project of this kind since the formal summary at the 

completion of the project cou ld be expected to take two to three years. Second, the 

feedback sessions presented an ideal time for the respondents to critique the developing 
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analytical framework and to verify o r  to modify the prel iminary impressions at a 

critical stage in the research process  {See Appendix XV for the out l ine of the 

presentation). The prel iminary feedback provided the researcher with an opportun ity 

to "test the val idity of [ the] emerging proposit ions" {Schatzman and Strauss, 

1 973 :31 ) .  Lincoln refers to this as a 'member check' : 

Member check is  an old sociolog ical term that refers to the 
process of checking findings with members of relevant groups of 
those who prov ided the  or ig ina l  i n form at ion  { Li nco l n ,  
1 9 8 5 : 1 53) . 

Lastly, the feedback session was in itiated by the researcher as part of her commitment 

to an non-exploitative re lationship with research respondents {Roberts, 1 98 1  ). The 

feedback sessions provided confi rmation of the developing analytical framework and 

pre l im inary f indings. 

The data from the respondents was s ubjected to yet another validity check. As has 

already been noted, drafts of the relevant chapters were sent to the respondents to read 

and comment on the chapters prior to their completion. The respondents did comment 

and correct factual inaccuracies but did not request the deletion of any material. 

DATA COLLECTION WITH THE SOCIA L  WORK TEAMS 

The next stage of the data collection was designed to provide an in-depth examination of 

practice within two socia l work teams.  The Hadley and Hatch { 1 980) , Hadley and 

McGrath { 1 984) and Black, et al . { 1 983) publ ications provided models of team 

examination .  However, the ir  methodo log ies requ i red an expenditu re of t ime and 

resources outside the scope of this thesis. Nevertheless, their models did provide 

valuable ideas and insights for consideration, many of which were incorporated, albeit 

on a smaller scale. For example, the strategies of reviewing District Office memos and 

observ ing social work in tervent ions and team interaction were drawn from their  

studies. 

The challenge was to create a research design for this phase of the project that would 

both meet the objectives of the inquiry and the l imits of t ime and resources .  The 

combination of team and individual social worker observation, examination of team and 

District Office documentation , and in-depth indiv idual team member interviews seemed 
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to provide the best mix of data collection techniques to meet research objectives . " In­

depth interv iewing is  a log ical partner  with part icipant obse rvat ion" (Gr inne l l ,  

1 980:350) . l t  was important to  present a research design for th is  part of  the  field 

work that would have the best chance of el iciting fu l l  cooperation of the respondents 

and prov iding d ifferent perspectives of social work practice. Hence, the selection of the 

teams was purposeful (Patton,  1 980) . 

lt was decided that several steps be taken in the process of identifying, se lect ing and 

negotiating with the social work teams who were attempting to implement the new 

policy directives. Informal discussions were held with Departmental staff, col leagues 

and former students about possible suitable teams. Here care had to be taken to lay the 

ground work for negotiation of possible teams in such a way as to m in im ize any 

potent ia l  resistance wh i le  st i l l  ident ify i ng  possib le s u itable teams before any 

commitments were made. The organizational climate of the Department was so stressful 

that considerable effort was made to avoid any semblance of a 'rejection' by the 

researcher that could be i nterpreted negatively by e ither social work staff or  

management. 

The Central Regional District Director was most helpfu l in describ ing the District 

Offices and suggesting teams that were actively attempting to implement the new 

practice directives. The difficu lties were immense and the possible teams few despite 

the Region's six District Offices and approximately twenty social work teams.  The 

changes in the Department had created a sense of turmoil for many of the teams. High 

rate of turnover and the hiring of Maori and Polynesian staff, under Equal Employment 

Opportun ity commitments , meant that many teams had been or were in  the process of 

redeployment. Frequent changes in supervisors and administrative staff that meant that 

several offices or teams were not available for research purposes. 

F inal ly ,  fou r  teams were identified as possibi l it ies , on ly two with in  the Central 

Reg ional District: the Palmerston North District Office team covering the city itself and 

the Community Development team of the Napier District Office. The other two teams 

were in the Central South Region : the Chi ld Protection Team of the Lower Hutt District 

Office and the Generic Team of the Porirua District Office. Cooperation from the latter 

teams would require the support of the Director of the South Central Regional Office. 
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Formal approaches to the District Offices were made first through the D istrict Office 

D i rectors who had responsib i l ity for al l functions  in the D istr ict (admin istrat ion ,  

benefits and pensions, and social services) and subsequently, through the Assistant 

Director: Social Services (who were responsible for social work services and a growing 

number of social service functions, e .g . ,  l icensing of commun ity care homes) .  The 

reader needs to recall that the Director of the South Central Reg ion was already in 

possession of a letter from the Deputy Director General pledging Departmental support 

for the research project. The researcher made an in-person informal approach to the 

District Director and then to the Assistant Director: Social Services. In the case of the 

Lower Hutt District Office, the Director delegated the decision to the Assistant Director: 

Social Services. If the Assistant D irector of Social Services approved, then a third, 

formal meet ing was arranged with the supervising social worker and the identified 

team. The research process was explained, time commitment requirements discussed 

and a commitment was made by the researcher to present the prel iminary impression 

and verification session fol lowing completion of the fie ld work as was done with the 

REOs. 

At this point the decision was made to include the Assistant Directors: Social Services as 

key respondents. As well ,  provision was made for corollary interviews with selected 

social work staff The basis of the selection of corollary interviews is discussed below. 

Of the four teams with whom discussions reached the th ird, formal meeting stage, one 

team was deemed unsu itable by the researcher because the team was about to be 

redeployed due to staff changes and a second team had to be turned down because a firm 

commitment had already been made for the two teams required with in the research 

design .  Once a team had agreed to participate, the researcher then met with all D istrict 

Social Services staff in a regu larly scheduled staff meeting to explain the purpose of 

the research and the research process. The cooperation of all staff was requested and 

the possibil ity that a few others might be asked for an interview was mentioned.  This 

proved to be extremely valuable because during the on-site field work week, several 

staff approached the researcher to g ive their  perceptions of the restructuring and the 

impact it was having on their practice. Formal interviews were held with selected staff 

outside the teams when it became apparent that supportive information was required 

based on the researcher's assessment of the un ique perspective the part icular 

respondent could provide to an understanding. The choices in  each District are explained 

further in the chapters below on each of the selected teams. Only one request for an 
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interview of a staff person outside the selected team was not completed and that was 

because a crisis in a chi ld abuse case intervened and the interview could not be 

rescheduled. A further example of cooperation of staff outside the teams was 

exempl ified by the wil l ingness of staff members to come early to discuss their work or 

to stay late , when the scheduled interviews with the selected team precluded discussions 

with other staff members during regular office hours .  

The field work period with both teams was a full week which was extended beyond the 

normal working hours to enable completion of the task. I n  each case a minimum of a 

half a day was spent with each team member i n  the course of their normal duties. 

Unscheduled decision making meetings, formal staff meetings, home visits with clients, 

interdiscipl inary case conferences and a hui  (meetings fol lowing Maori protocol) were 

al l  part of the week- long experiences. (See Appendix X for a summary of research 

activities in the Napier D istrict Office and Appendix X I I I  for a summary of research 

activit ies in the Pori rua District Office.) 

The first team chosen had a five year history as a 'Community Development Team' 

although the Napier D istr ict Office had a reputation with in  the Department as 

commun ity o riented D istrict s ince the early 1 970s . The Departme ntal h ierarchy 

recogn ized the work of this team and used it as an example of a team already functioning 

in the way that represented the new philosophy of commun ity orientation.  This team 

was in a stable district office with relatively low tu rnover at the d irect l i ne 

practitioner level and had experienced admin istrative and supervisory staff. The 

District Office was in a small seaside town, Napier, on the east coast of the North Island 

and served a large geographical district. 

The second team chosen was in a District whose Assistant Director: Social Serv ices 

acknowledged his support of the Hadley and Hatch 'patch system' (Had ley and Hatch, 

1 981  ) .  A modified patch system with participatory management had been implemented 

in his District and his supervising social workers had worked with h im to apply the 

principles to the New Zealand situation. The directives about 'the new way of working,' 

as the social work practice phi losophy of the restructur ing was to be called ( DSW, 

1 988c) , were well known to the staff of this District. Although the Assistant Director: 

Social Services and the Senior Supervising Social Work were long serv ice District 

employees ,  the  office was characterized by h igh tu rnover at the d i rect- l i ne  

practitioner leve l .  Th is  team was located in an  urban centre, Pori rua, a heavi ly 
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populated, multi-cu ltural community which i ncluded one of the oldest, and largest, 

government housing tracts in the country. 

The two teams chosen presented contrasts in ph i losophy, structure , purpose and 

gender makeup. The Napier Team had a male supervisor with an equal gender split in 

staff and equal Maori-Pakeha members .  The Porirua team had a female supervisor with 

an all female Pakeha staff. The Napier team had a community development focus and was 

strugg l ing to maintain that focus and function i n  the l ight of a redefin ition of the 

Departmental social work task. The Porirua team had a geographically based 'patch' 

ph i losophy but was moving to a 'generic' social work focus (working with the entire 

range of presenting problems and cl ient g roups) within a cu lturally based team 

structure .  However, both teams were attempting to retain  and/or implement those 

practices and funct ions that were consistent with the redefin ed agency goals and 

directives. 

TH E FIELD WORK M ETHO DOLOGY 

Fol lowing the explanation of the research , the specifics of the team observation and 

interview process were discussed with each team. In  addition to the scheduled formal 

interview util izing the structured questionnaire ,  the team members were asked to 

show the researcher a piece of their work that they felt demonstrated the work they 

were doing and their  efforts to i ncorporate 'the new way of working' ( DSW, 1 988c) 

being implemented by the Department.  As much as possible, this piece of work was to 

be a part of their normal working pattern rather than something arranged specifically, 

and should take up at least half a day. The supervising social worker or senior social 

worker received the same instruction with the additional task of planning the week 

with the staff prior to researcher's arrival. The team leaders and the teams were asked 

to remain flexible to permit the researcher to ful ly experience the work place. This 

permitted the researcher to participate in the routine of the office, e.g. ,  in emergency 

decis ion -making m e et ings and to accompany staff on a ch i ld-abuse referral 

investigation. The planning task of the social work team superv isor was essential 

because of the distances involved. The success of this phase of the project was due in 

part to the high cal ibre of assistance the researcher received from each of the team 

leaders. 
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E ach of the team members received the same packet of mater ia ls pr ior to 

commencement of the field work as was sent to the R EOs : a personalized letter of 

request to participate with the summary of the research proposal, the structured 

questionnaire schedule and the Demographic I nformation sheet . As with the R EOs, the 

social workers in the District demonstrated an effort to consider the objectives of the 

research prior to the interview (one arriv ing with several pages of handwritten notes) 

and several commented on the helpfulness of having the schedule beforehand in alerting 

them to the specific focus of the research (See Appendix 1 ) .  They were less l ike ly to 

have completed the demographic information sheet before the interview than the R EOs. 

Al l ,  except two, completed the Demographic Questionnaire before the end of the research 

period in  the first week of November 1 988. The l ast two were received by mid­

November. 

THE N A P I E R  DISTRICT O FFICE A N D  TH E COM M U N ITY D EVELOPM ENT T EAM 

The Napier District Office had the reputation of a strong commitment to a broad based 

definition of the social work task. The office had a long history of social worker staff 

who argued for community based activit ies and i nvolvements. In the m id 1 970s, the 

N apier Office Assistant Director of Social Work prepared a paper in  which he attempted 

to document their efforts to implement the principles of the 1 971 amalgamation. The 

District had established a D istrict Volunteer Scheme in the early 1 970s in wh ich 

volunteers worked along side Departmental staff. The volunteers were offered both 

tra in i ng opportun it ies and superv is ion .  Th is  vo lu nteer programme cont i n ued 

throughout the seventies and continued as an active part of the District's services at the 

time of the research. An outreach programme was developed in the schools by a 

member of the Preventative Team shortly after the amalgamation .  The schools 

programme was basical ly an early identification programme centred around group 

discussion of ' issues of l iving' (Wilson ,  1 976) . The involvement of the D istrict Office 

i n  this programme was phased out in the early 1 980s when the school g u idance 

counsellors assumed responsibil ity fo r the program me. The District cont inued its 

commitment to commun ity development activit ies through it support , adv ice and 

training for the established voluntary agencies and the emerging community g roups. 

lt was this five member Community Development Team that was the main focus of this 

phase of the research. Three corollary interviews were held to ensure comprehensive 
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data collection.  The Assistant Director: Social Services who had held that position since 

1 977, was i nstrumental in support ing the preventative/supportive services functions 

of the commun ity development team. This admin istrative post took on distinctive 

managerial features after the restructuring with decentralization of decision making 

which gave the Assistant Di rectors responsibi l ity but l im ited discretion in  budget 

al location. For example, the staff position al location system was replaced with a salary 

al location system that gave the Assistant D i rector's discretionary powers i n  salary 

i ncreases for staff and the abil ity to h i re part-t ime or contract staff which was not 

possible under the old system. The Senior Social Worker in  charge of child protective 

serv ices was seen as essent ia l  i n  provid i ng re levant observat ions o n  the 

implementation of the 'new way of  working' ( D .S.W.,  1 988c) since the com m u n ity 

development team's focus was only one aspect of community-oriented social work .  The 

qual ified social worker recently appointed to the Alternative Care posit ion in the 

District was seen as an i mportant respondent in  examining the operationalization of the 

commun ity care emphasis. I n  addit ion to these fo rmal i nterviews,  n u me rous 

i nterchanges took place with other staff, some i nit iated by the researcher but  most 

in itiated by staff who wanted to contribute their impressions and experiences to the 

research . 

THE PORI R U A  D ISTRICT O FFICE A N D  THE GENERIC TEAM 

The Porirua Office , under its Assistant  D irector :  Social Work, had a reputat ion for 

innovation and creativity. The Social Work Service had adopted a modified 'patch 

system' as its method of service delivery shortly after the visit of Roger Hadley to New 

Zealand in 1 982 in an attempt to move away from the individualized, casework 

approach and to find a more effective method of dealing with the constant pressure of 

crisis cases. The efforts of this District Office to apply the 'patch system' were widely 

known and emulated in several District Offices .  In 1 985, the Assistant Director 

experimented with a model of participatory management which involved all social work 

staff in decision making . This experiment was abandoned after nearly a year as 

unworkable in an office with the constant pressure of cl ient service and staff with 

widely vary ing levels of expertise, experience and commitment to the project. Both of 

these efforts, however, continued to have an effect on the philosophy of service del ivery 

and management of the office. 
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This generic team of four social workers was headed by a Supervising Senior Social 

Worker. Two weeks prior to the field work, a Senior Social Worker joined the team. 

She would assume ful l  responsibil ity for the team over the following few months as the 

Supervising Senior Social Work assumed higher level  management tasks . The 

composition of  th is particu lar team was a result of a District social work staff decision 

in 1 987 to reconstitute the teams along cultural l i nes. i .e . ,  Maori , Pakeha and Pacific 

Island, a process that was not yet complete. This basis for the teams represented a move 

from the geographically based patch system. lt had been a recommendation of a staff 

development day to reorganize the teams on a cultural basis to meet the needs of 

Porirua's mu lt i-cultu ral commun ity and to attempt to rel ieve the stress in staff 

relationships due in part to the attempts to implement Puao-Te-Ata-Tu (M inisterial 

Advisory Comm ittee, 1 986). 

Only one formal corol lary interv iews was held i n  the Porirua District Office. The 

Assistant Director: Social Services had held this position since late 1 978. He had led 

the country in the appl ication of Hadley and Hatch's patch system ( 1 981 ) and was 

attem pt ing to apply the best of that experience to the demands for a culturally 

appropriate office structure. I nformal discussions were held with several members of 

staff including the Senior Social Workers of the Cou rt Team, the Pacific Island Team and 

the Maori Team. But, the volume of informal discussions was considerably less than in 

the Napier Office. Two factors may account for this: the pace of the work day i n  this 

office ; and the tension betwee n  cultural groups in the office. 

The Porirua Office because of its urban nature and its location on the third floor of the 

Housing Corporation presented a psychological ,  although not physical , barrier to 

access. Entry to the office was restricted to one door on the north side of the six story 

building leading to a small lobby and two elevators. lt was however, close to both the 

main h ighways and to the bus centre. I f  psychological ly i naccessible to clients, the 

Porirua Office was relatively accessible to the Head Office who routinely seconded the 

Porirua staff to Head Office working parties. This became an issue for all staff but, in 

particular, for the small number of Maori and Polynesian staff who were asked to work 

on special projects, to participate in formal powhiri (ceremon ial welcomes) at the 

Head Office, Wellington, and to attend hui as Departmental Staff representatives. 

Although this pressure was felt to some degree by the Maori staff at the Napier office, 

their distance from Head Office ,  over five hours by car, reduced the possibil it ies for 
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secondment. The Napier Office was more accessible to cl ients, in the sense the 

Department was located in a low rise, three floor, complex of governmental bu ilding in 

the centre of town . However, many staff, particularly the Community Development 

staff fe l t  the current bui ld ing with i ts formal lobby, i ts social work serv ices on the 

th i rd floor requiring elevator access and the reception ist behind a glass enclosure,  was 

far in ferior to their  previous quarters which were on the first floor of a homely 

bui lding where community workers and cl ients could gain ready access to the team 

through a back door. 

LIMITATIO N S  OF TH E M ETH O DO LOGY 

Qual i tative research provides a rich and comprehens iv e  i ns ight  i nto complex 

phenomena. 1 t  seldom offers defin itive answers to research questions and is l imited in 

its generalizabi l ity (Rubin and Babbie, 1 989). The structu re of this research design 

attempted to min im ize these methodolog ical weaknesses by uti l izing several data 

col l ection and veri fication s trateg ies. The document  review drew on the a l l  

publications on the debates on the issues of  social service provision addressed in this 

thesis. All the Regional Executive Officers of Social Services and Alternative Care 

withi n  the Department were i nterv iewed. Their collective responsibi l it ies covered the 

nation .  The choice of teams in d ifferent regions and in d ifferent settings, urban and 

rural, provided contrasting experiences to bring a depth to the research that more 

similar teams, or teams in the same region, would not provide. The feedback sessions 

with the REOs and with each of the teams provided a valuable verification of 

pre l iminary framework and f indings. This was further strengthened by the opportunity 

taken up by the respondents to read and comment on drafts of the relevant chapters in  

late 1 989 and early 1 990. 

The impact of a research process on respondents was first highlighted in the Hawthorne 

Studies of the 1 920s (Drucker,  1 98 1  ) .  This researcher  gained access to the 

organization based on her previous i nvolvement with the Department, on her recent 

appointment to a Departmental monitoring committee and on the strengths of the many 

professional relationships she enjoyed with Departmental staff. Nachimas and Nachimas 

( 1 9 8 1 ) consider that no research effort can be 'non-intrusive' therefore, researchers 

have a responsibil ity to consider the impact of the research process on the respondents. 

The commitment to the feedback and verification sessions and to the presentation to the 
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respon dents of the drafts was i n  part ial  recognition of  the potential for g reater 

understanding that the research process could bring to the respondents in  their work as 

profess ional social workers. 

S UMMA R Y  

This  chapter addressed issues of  methodology by discussing the two main research 

design s  used in social science : exploratory and descriptive. Drawing on the work of 

research theoreticians, the two research designs are conceptualized on a continuum 

rather  than as  polarit ies. Th is  research project was described as fundamental ly 

explo r atory . Explo ratory stud ies u t i l ize pr imari ly qua l itative techn iques  wh i le 

descriptive studies tend to uti l ize quantitative techniques. Comments on the debate 

betwee n  the two were explored but their complementarity was emphasized. Although 

qualitative techniques are used in all three strategies employed in the research design 

including the document review, the methodology was informed by an appreciation of the 

strengths and weakness of each research design .  The three research strategies were 

constructed to provide data from mu ltiple sources us ing d istinct data col lection 

techniques and several verification strategies to i ncrease reliabil ity and validity. 

The f ie ld work was supported by detai led analysis of formal ,  public documentation 

deal ing with social welfare services policy commencing just prior to the creation of the 

Department of Social Welfare u nti l  eighteen months after the restructuri ng ,  December 

1 988. The findings of the document analysis is reported in Chapter Four. A structured 

questionnaire schedule of twenty open-ended questions was administered to all the 

Regional  Executive Officers of Social Serv ices and Alternative Care with in  the 

Department. These positions were key pivotal positions in  the implementation of the 

new policy in  the Districts. Al l  the incumbents ,  except one, were career departmental 

socia l  workers able to provide insightful  commentary on changes with i n  the 

Department based on through knowledge of the Department. 

The second set of respondents were the two social work teams, one urban and one rural. 

One team had a community deve lopment focus, served a small town and a large sparsely 

populated, horticultural area. The second team served a densely populated m ulti­

cultural  urban community cont ingent to the nation's capital .  The team had recently 

moved from a patch system to cultural ly based teams. Participatory research 
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techniques,  observation ,  document analysis and i n-depth interviews us ing the 

developed structured questionnaire were ut i l ized as consistent with the research 

methodolog ies  favoured by proponents of the n atu ralists' paradigm ( Linco ln ,  1 985 ; 

Guba, 1 985;  H inds, et al ,  1 990) 

The research design ,  then,  was constructed to provide a comprehensive examination of a 

complex phenomena by ut i l izing a variety of data col lection techniques with in an 

exploratory design framework and applying qual itative analysis. The results of  the 

field work are reported in Chapters Five, Six and Seven.  
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CHAPTER FOUR 

THE NEW ZEALAN D DEBATES 

Chapter  Two del ineated the theoretical framework for analysing the context and 

impl ications of the move from a welfare state toward a welfare society for models of 

service delivery and social work practice. This chapter examines the New Zealand 

context to analyse how this shift occurred as New Zealand moved from a welfare state 

toward a welfare society during the period 1 969 - 1 988. The focus of the analysis is 

the Department of Social Welfare as the major statutory organization responsible for 

social service delivery .  The docu ments which formed the basis of this analysis included 

the publications of the Department of Social Welfare, the New Zealand Plann ing Council 

(NZPC) ,  the Social Advisory Council (SAC) and the New Zealand Association of Social 

Workers (NZASW) . Additiona l  materials were drawn fro m  the reports of working 

part ies and task forces establ ished by the government; from the 1 988 Report of the 

Royal Commission on Social Pol icy; and from publications of voluntary agencies and 

social service councils such as, the New Zealand Federation of Voluntary Welfare 

Organ isations (NZFVWO) and the New Zealand Council of Social Services (NZCSS) . 

Over hundred and twenty documents and numerous associated memoranda were 

analysed. These materials reflect the formal , public debates on the provision of social 

services in New Zealand. 

The document analysis confi rms that the amalgamation creating the N ew Zealand 

Department of Social Welfare fol lowed a similar development in Britain subsequent to 

the release of the Seebohm R eport in 1 968. As a result  of the Seebohm Report, the 

Brit ish Government created the Social Service Departments (SSDs) as central ized 

social service agencies with the responsibility of consolidating services and achieving 

coord ination and efficiency ( Howe, 1 986) .  S im ilarly, the objectives of the N ew 

Zeala nd amalgamation were aimed at increasing coordination and central izing serv ices ; 

but, the features of the amalgamat ion had three sign ificant differences. First, the New 

Zealand Department of Social Welfare did not assume responsibil ity for health social 
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work serv ices which in Britain included services to the e lderly . Second, the New 

Zealand Department was not based on a local authority structu re as was its British 

counterpart. And th i rd ,  the New Zealand Department was charged by the Social Welfare 

Act, 1 971  with responsibi l i ty for the prov ision of direct social serv ices and 

supportive services to the voluntary sector and other government agency providers 

(Social Welfare Act, 1 971 , Section 4 (2) (d)) .  

Four themes were traced in the analysis of  the documents (See Chapter Three for a 

discussion on the process of identifying the four themes) . Graycar (1 983) del ineated 

the debates on the present and future operations of the Welfare State as "revolving 

around arguments about the degree of state intervention and the public/private split" 

(Graycar, 1 983:380) .  The public/private split was one theme that emerged from the 

analysis and was considered under the heading 'Statutory-Voluntary Balance' .  This 

debate centred on the extent of state responsibi l ity for social services as the New 

Zealand moved toward a welfare society. The second theme that emerged, discussed 

under the heading 'Service Delivery', traced commentary on the four principles that 

were to become the cornerston e s  of the 1 986  restructu ring : reg io na l izatio n ,  

decentral ization , devolution, and partnership with t h e  community. Management style, 

as the remaining aspect of organizational design discussed i n  the analytic framework 

chapter, was included under this heading . Bil l is ( 1 984) observed the constant attention 

given in social work l iterature to social work professional ism and defin it ions of the 

social work task. Debates on these two topics appear under the heading 'Social Work'. 

These three themes are obviously interrelated and interdependent as the document 

analysis wi l l  attempt to demonstrate. 

The last theme traced was that of biculturalism. l t  i s  beyond the scope of this thesis to 

provide a sociolog ical analysis of bicu l tural ism . This analysis focuses  on  the 

development of bicu lturalism as i t  impacted on the social services during the period 

under study. The Department of Social Welfare embraced a commitment to the 

pri nciples of the Treaty of Waitang i and bicultural practice as part of  the 

restructuring process begun in  1 986.  Although there are a few references to Maori­

Pakeha relationships in the earl ier documentation (e.g . ,  in one of the conference papers 

presented at the 1 976 Biennial New Zealand Association of Social Workers) , it is not 

until the 1 982 that references to cultural issues begin to appear with regularity in the 

documentation analysed. Because the move to bicultural ism wou ld become a sign ificant 
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factor in  the form and content of the restructuring , ana lysis of bicu lturalism was 

added as a major thematic heading in the document analysis after 1 982. 

The purpose of the document analysis was to explore the debates on social service policy 

through the four themes that emerged: the statutory-voluntary balance, social serv ice 

del ivery issues, social work and bicultural ism . l t  was not to present a detailed 

historical account of the period 1 969 - 1 988. The emergence'' and re-emergence of the 

themes may appear repetitious to the reader, but the  repetition i l lustrates the 

growin g  strength and i ncreasing acceptance of particular conceptualizations of each of 

the themes. A second issue for the researcher in the presentation of the document 

analys is  was the proliferation of government reports and reviews commencing with the 

Labour Party assuming power in 1 984 . The sheer number of the reports and reviews 

was overwhelming. This reflected the objective of the Labour Party upon com ing into 

office t hat "a considerable reorganisation of the new Zealand economy [and consequently 

all government activity] was necessary, and that this would i nvolve considerable social 

d is location"  (O i iver ,  H . ,  1 98 9 : 1 1 ) . T h e  n u m erous reports and rev i ews 

comprehensively examined social service policy and practice. Many of the reports and 

reviews overlapped, were contradictory and had far-reach ing implications for other 

actors in the social service delivery system. What was notable in the reports was the 

use o f  a common termi nology ( e . g . ,  com m u ni ty ,  vo lu nteers, partnersh ip ,  

bicu ltu ralism) without clarification o f  the meaning o f  t he  terms. A second notable 

characteristic of the documents was found in the apparent consensus on we lfare 

plural ism, decentralization,  and partnership with the community as the solutions to 

the problems facing the social services. 

For the purposes of analysis, the period 1 969 to 1 988 was divided into five periods as 

briefly outlined below in Table 1 1  (See Chapter Three for a discussion of the process that 

culminated in the development of these five periods for analysis). Each of the periods, 

though distinct, contains remnants of the past and the seeds of future developments and 

debates. Despite the interrelatedness of the five periods, each has a distinct character 

which provided the basis for its designation . The significant documents and events for 

each period appear in a table following the general introduction to each of the periods as 

a further gu ide in  the analysis. The documents and events are l isted chronologically 

within each year. 



Table 11 : The Five Periods for Analysis 1 969 - 1 988 

THE FIVE PERIO DS FOR ANALYSIS : 1969 - 1988 

I .  1 969 - 1 974 The Amalgamation 
There was not un iversal support for the creation of a central 
government bureaucracy with far reach ing responsibi l ities over 
both the statutory and voluntary sector.  Some felt the new 
department's responsibi l ities were too broad and others argued 
that the authori t ies  were not b ro ad enough  to i nsure 
comprehensive and coordinated services. 

1 1 .  1 975 - 1 979 The Beg innings o f  Disq uiet 
During this period both the New Zealand Planning Council and 
the New Zealand Federation of Voluntary Welfare Organisations 
publ ished documents expressing the i r  conce rns that the 
increasing bureaucratization and professional ization of social 
services was disempowering individuals and communities. 

I l l .  1 979 - 1 98 1  The Turning Poi nt 
The in f luence of monetarism and Thatch er ism paral le led 
increasingly vocal social pressures for change in the delivery of 
social services. Toward the end of th is  period the Maori 
community's awareness of the disproportionate numbers of Maori 
people in  government welfare and penal institutions became a 
ral lying point for action .  

IV. 1 982 - 1 985 The Convergence of Events 
l t  is during this period that political ,  economic, social , cultural 
and in traorganizational factors converg ed .  The newly e lected 
Fourth Labour Government commissioned several reviews of the 
social services, two of which led to the decision to place the 
Social Work Training Council in  recession and to restructure the 
Department of Social Welfare. 

V. 1 986 -1 988 The I mple mentat i o n  of the Restructuring 
The Director-General of Social Welfare announced in the release 
of the 1 986 Management Plan a new administrative structure 
and style of management. The four principles of the restructuring 
were i m pl emented s imu ltaneous ly  with t h e  comm itment to 
bicultural ism. The Department accepted the recommendations of 
the Min isterial Task Force on a Maori Perspective, Puao- Te-A ta 
Tu , to demonst rate  the Depart m e n t ' s  co m m itment  to 
bicu ltural ism . l t  i s  during th is implementation period that the 
field work was initiated and completed by mid- December 1 988. 
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P E R I O D  I: 1 969 - 1 974 

TH E A MALGAMATION CREATI N G  

TH E DEPARTM ENT O F  SOCIAL WELFARE 
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By the late 1 960's western nations faced the need to re-examine their welfare systems 

over which criticisms of duplication, lack of coordination and absence of consultation 

had been leveled. One solution was the development of centralized government 

age ncies with responsibi l i ty for social serv ices and a wide range of benefit 

programmes. The 1 968 Seebohm Report in  Britain led to the creation of the Social 

Service Departments (SSDs) whose responsibi l i ties included services to children and 

their  fami l ies, the elderly and the intel lectually handicapped (B lack, Boe l ,  Burns,  

Critcher, Grant and Stockford, 1 983; Howe, 1 986) . This British development was to 

be emulated in New Zealand by the creation of the Department of Social Welfare under 

the provisions of the Social Welfare Act, 1 971 . 

Table I l l  

SIGNIFICANT EVENTS AND DOCUMENTS 

P e r i o d  1 :  1 9 69-1 974 

THE AMALGAMATION 

1 969 Royal Commission on Social Security 
New Zealand Federation of Voluntary Welfare Agencies 
formed 

1 9 7 0  First Citizen Advice Bureau established in Ponsonby, 

1 971 Parliament passes the Social Welfare Act of 1 971 creating 
the Department of Social Welfare 

1 972 Department of Social Welfare established 
Community Volunteers Programme launched 

1 973 New Zealand Social Work Training Council established 

1 9 7 4 Children and Young Person's Act making provision for 
preventative and social work service s for children 
and young persons requiring care, protection and 
contro l  
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THE STATUTOR Y  • VOLUNTARY BALANC E  

The trend toward amalgamation and centralization was evident outside the government 

sector, in  the 1 969 creation of the New Zealand Federation of Voluntary Welfare 

Organ isations and in the establishment of the first C itizen's Advice Bureau in Ponsonby, 

Auckland a year later. The objective of the Federation of Voluntary Welfare 

Organisations was: 

To help to end one of the weaknesses of New Zealand welfare 
agencies, both governmental and voluntary [which is] the lack of 
coordination (NZASW, 1 970:unnumbered) . 

Membership i n  the Federation was l im ited to those voluntary organizations with a 

nat ional structure and, consequently, tended to be dominated by the larger, more 

formalized agencies such as the New Zealand Society for the Intel lectually Handicapped, 

Crippled Chi ldren Society and Young Men's Christian Association. By 1 971 , its member 

bodies employed over 2,500 people with an annual budget of $1 0 mil l ion. Seventy­

five percent of the operating budgets of the Federation's membership came from 

voluntary sources (Oiiver, W., 1 98 8 :4 1 ) .  

The objectives of  the New Zealand C itizens Advice Bureaux (NZCAB) were similar: 

To coordinate, encourage min imum standards for train ing , record 
keeping and confidential i ty and provide at a nationa l  level 
consultation and cooperation between associations, govern ment 
agencies and voluntary organisations (NZCAB, 1 977:36) .  

By the mid- 1 970's a National Association of Citizens' Advice Bureaux had been formed 

with th i rty-eight offices in operation throughout the country working to encou rage 

cooperation and coordination of serv ices i n  both the statutory and non-statutory 

sectors. 

S ERVI CE D ELIVERY 

Support for a centralized government  agency charged with the responsib i l ity for 

coordinating social services was voiced in New Zealand as early as the 1 950's: 

During the 1 950's concern was increasingly expressed at the 
fragmentation of social welfare services within government and in 
1 956, the Cabinet establ ished an i nterdepartmental committee 
u nder the chairpersonship of Professor W. G. Minn,  to look at 



ways to improve coordination and admin istration of government 
social welfare activities. The committee reporting to the Min ister 
of Social Security in 1 958 suggested the i ntegration of social 
welfare services under a single government department but this 
d id  not eventuate (Min isterial Task Force on Socia l  Welfare 
Serv ices , 1 98 6 :8 ) .  
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Jack and Robb (1 977) cited the establishment of a Social Welfare Advisory Board as the 

only outcome of the Minn Report. The subject of a comprehensive Department of Social 

Welfare was set aside as requir ing fu rther study by the 1 962 Royal Commission. 

Several years later a report was prepared for the State Services Commission (Bag nel l ,  

1 968) recommending the establishment of a centralized social work service with in a 

department of social welfare to replace the services spread over  several governmental 

depart ments.  Such a department wou ld offer economic assistance as part of a 

comprehensive service. 

The uniformity of provision and standard of provision . . .  would 
actually be increased were the services to be dispensed by a 
Social Welfare Department (Bagnall ,  1 968 :57) . 

The creation of a comprehensive department of social welfare was discussed at the 1 969 

Nationa l  Development Conference and became a election campaign issue (Jack and 

Robb, 1 977) . I ndeed, the Nat ional  Party e lect ion man ifesto for 1 969 pledged 

amalgamation: 

Fol lowing the recommendations of the N ational Development 
Conference on the Coordination of Social Services, the National 
Government wi l l  g ive further consideration to bring ing other 
areas of state welfare activity into the new department ( DSW, 
1 9 70 : 2 ) . 

Very early in the term of the National Government  this recommendation was g iven 

approval in principle by Cabinet and a feasibi l ity report was requested. The report 

supported the recommendation for amalgamation .  Shortly afterward , leg is lation 

creat i n g  the the Department of Social Welfare w ith  broad and sweeping 

responsib i l i t ies over the del ivery of  services and the providers of service both 

statutory and non-statutory, was passed into law: 

The Department shall maintain close l iaison with and encourage 
co-operation and co-ord inat ion among any organisat ions and 
individuals ( including Departments of State and other  agents of the 
Crown) engaged in social welfare activit ies (Social Welfare Act, 
1 971 : Section 4 :2:d) . 



lt is important to note, however, that the Act provided o nly for the amalgamation of 

child welfare and social security, not all of the social  services. The New Zealand 

Association of Socia l  Workers opposed the creation of the new department on the basis 

that i t  represented a "partial [response]. . . inadequate for both present and future 

needs . . .  [and] i mplies further piecemeal development " {NZASW, 1 971 :1 } .  

SOCIAL WORK 

The New Zealand Association of Social Workers { NZASW} , establ ished i n  1 964 

{NZASW, 1 971 } ,  attempted to expand its membership to meet the needs of the g rowing 

number of people in  social work posit ions { NZASW, 1 972} . The creation of the 

Department of Social Welfare reclassified the Chi ld Welfare Officers as social workers 

and contributed to a growing tendency to use the term 'social worker' to describe and 

classify social service posit ions in a number of agencies. This reflected simi lar 

theoretical developments in  social work { refer to Chapter Two} which were aimed at 

developing a model which would provide a 'common base' for social work practice 

{Pincus and M inahan, 1 973 ; S iporin,  1 975 ; Morales and Sheafor, 1 983) . 

The NZASW conferences of this period {NZASW, 1 972, 1 974) were characterized by 

heated debates over the g rowing professional ization of social workers and the 

association's l iberal membership criteria. The membership criteria classified anyone 

holding a social work position as eligible for association membership. Some argued that 

without restricted entry the association wou ld not be i n  a position to promote the 

profession effectively. Others responded that a restricted entry wou ld be e l it ist, 

effectively l im it ing the association membership to the chosen few with academic 

qual ifications and severely narrow the association's base of support {NZASW, 1 970, 

1 9 7 2 ) . 

The attention of NZASW during this period was not solely on increasing membership and 

establishing membership criteria. Considerable effort was expended in maximising the 

expressed support of the N ational Government for the establishment of an organization 

with responsibi l i ty for education and train i ng in social work. Despite the pol it ical 

stresses the Labour Government was facing with the upcomi ng election, the Social Work 

9 2  
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Work Training Counci l (SWTC) was established i n  1 973 (SWTC, 1 986;  Brook, 

1 988) . In  its terms of reference, the SWTC was responsible for assessing the need for 

and the development of education and training in social work, establishing standards for 

social work practice and supporting social work research (SWTC, 1 986 ;  B rook, 

1 988) . The Council was created under the auspices of the Department of Social Welfare 

using the mandate of the Social Welfare Act, 1 971 . This move further consolidated the 

Department's central role i n  social service delivery. The Department had been required 

under the law to: 

Provide for the tra in ing of such persons as the Min ister may 
direct (whether employed in the service of Her Majesty or by any 
agencies of the Crown or by any other organisations) to undertake 
social welfare activities (Social Welfare Act 1 971 : Section 4 :2 :C) . 

The Social Work Train ing Council did not have a budget of its own nor the power to 

publish. This dependency on the Department of Social Welfare severely l im ited the 

SWTC's role (Brook, 1 988). Allocation of funds to the SWTC had to compete with the 

Department's multiple interests and such competition was often based on the principle 

of compensatory savings, i .e., expenditure of funds to the SWTC had to be matched with 

savings or cuts in other programmes (Brook, 1 988 :80) . The SWTC was dependent on 

Departmental administrative support, seconded staff, voluntary effort of educators, 

admin istrators and social workers in the field to service the committee. Many in the 

New Zealand Association of Social Workers (NZASW) objected to this lack of independent 

status. For example, NZASW had to make a formal written request to DSW to be kept 

informed of the SWTC's recommendations and actions (NZASW, 1 974) .  

The Department of  Social Welfare was created, then , with the clear intention of 

bringing about a coordinated and comprehensive social service system. The state was to 

be the main provider and resourcer of social services. The voluntary sector was to 

fulfil a secondary role ,  complementary to state provided services. (See Chapter Two 

for discussion of the features of the welfare state model of social service delivery) . The 

trend toward centralized systems was evident not only in the statutory sector but in  the 

voluntary and professional sectors as wel l .  lt was during this period the Federation of 

Voluntary Welfare Organ isations was formed as was a national network of C itizen 

Advice Bureaux. The New Zealand Association of Social Workers established in the 

decade before, expanded its membership and cemented its foundations as it grappled 

with substantive professional and educational issues. 
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TH E B EGINNINGS OF DISQ U I ET:  

THE GROWING 

BU R EAUCRATIZATI ON AND P ROFESSIONA LIZATION 

OF SOCIAL WORK 
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The impact of a central ized government department was soon to be apparent.  Child 

welfare officers res isted their transfer in a government department that was largely 

devoted to the distribution of monetary resources. They felt  the i r  specialized services 

to ch i ldren and families had been better supported in the Department of Education . The 

disproportionate balance between the financial benefits and personal social work 

services expenditure of the Department was further exacerbated by the National 

Superannuation Acts of 1 976 and 1 977. These Acts were primarily responsible  for the 

dramatic budgetary growth of the Department during the 1 970's. 

In a paper in 1 973, a Work ing Party on Social Welfare ( DSW, 1 973 in Wi lson ,  

1 976) argued that the  objectives of  the  newly created Department for preventative 

socia l  work ut i l iz i ng commun ity oriented approaches,  were not being met in the 

cont inu ing focus on child welfare services and the casework method. The Working Party 

urged all agencies to : 

Shift the emphasis from casework to fami ly-oriented counsel and 
welfare services . . .  to develop close consultation and coordination 
with the community . . . [and] to develop schoo l social work 
programmes and a family service (DSW, 1 973 in Wilson ,  1 976) .  

Despite the objectives of  the Department, there was rising concern voiced as shown in 

the documentation analysed below, that individualized, special ized serv ice provision 

was proving intractable to efforts for a more coordinated and comprehensive service 

de l iv e ry.  



Table IV 

SIG NIFICANT E V E NTS AND DOC U M E NTS 

P E R I O D  1 1 :  1 975 - 1 979 

THE BEGINNING S  O F  DISQUIET: T H E  G ROWI NG 

B U R E A U CRATIZATION AND PROFESSION ALIZATION 

OF SOCIAL WOR K  

1 97 5  Superannuation Scheme introduced contributory scheme of 
employers and employees 

New Zealand Council of Social Services established by 
Minister of Social Welfare 

1 976 New Zealand at the Turning Point, Report of the 
Task Force on Economic and Social Planning, also known as 
'The Holmes Report' 

1 9 7 7  National Superannuation Act 

1 9 7 8 Sharing Social Responsibility published by New Zealand 
Council of Social Services 

NZASW Conference with lvan l l l ich on "The Disabling Professions" 

1 9 7 9  The Welfare State: Social Policy in the 1 980s, published 
by the New Zealand Planning Council 

THE STATUTO RY - VO LUNTA RY BALANCE 

9 5  

By 1 975, it was apparent that the mandate of the Department of Social Welfare to 

encourage cooperation and coordination among organizations and individuals engaged in 

social welfare activities (Social Welfare Act, 1 971 ) had not occurred as an inev itable 

consequence of the centralization of statutory welfare activit ies. I n  1 976, the New 

Zealand Council of Social Service (NZCSS) representing local d istrict councils of social 

services was set up with the objective of supporting and coordinating the efforts of the 

district councils on a national level .  The NZCSS encouraged the establ ishment of 

addit ional local district councils with wide non-trad it ional  membership to provide 

linkage between local and national government (NZCSS, 1 976) . The Council received 

financial and administrative support through the Department of Social Welfare because 
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of the Department's legislative mandate to encourage cooperation across the broad 

spectrum of service providers. The support offered by the Department to groups such 

as NZCSS had the paradoxical effect of further consol idating the central role of the 

Department in the non-statutory welfare sector development. Departmental support 

created dependency. Thus, weakening the very sector the mandate was intended to 

strengthen. For example,the New Zealand Council of Social Services was never able to 

firmly establish itself as a v iable part of the social service infrastructure. 

The public contribution to voluntary agencies quickly eroded, al legedly because New 

Zealanders viewed the state as both the primary funder and provider of social services. 

In 1 971 , seventy five percent of the voluntary agencies operating budget came from 

vo luntary sources (O i iv e r, W. ,  1 988 :41  ) .  By the 1 975- 1 976 fi n ancial year,  

vo luntary contr ibut ions had shrunk to 50% of operating budget expenditures 

prompting major concerns about the increasing dependence of voluntary agencies on 

governmental funding sources (NZCSS, 1 978) despite the emergence of nation wide 

fund-raising efforts such as the biennial Telethon event. 

Another example of the growing dominance of the Department was demonstrated in the 

growth of children under the Department's care fo llowing its establishment: 

Despite the higher levels of prosperity in the 1 950's and 1 960's,  
foster chi ldren under the care of the state i ncreased from 2 ,400 
in 1 950  to 4 ,585 in 1 975. However, in  the voluntary sector ,  
chi ldren in  foster care decreased from 2 ,400 i n  1 950 to  1 ,284 
in 1 975 (Papesch and Stevens, 1 985:6) . 

Such figures further confirm the consol idation of services with in the statutory sector 

with a subsequent weakening of the voluntary sector through loss of service volume to 

the state. 

The New Zealand P lann ing Council (NZPC) publ ications during this period ( 1 976, 

1 978, 1 979) contained mounting critical analysis of the dominance of statutory 

departments in  all aspects of welfare and social services. These reports warned that 

excessive centralization and standarization of services could create al ienation from 

authority in those receiving the service. Whereas, "a more relaxed approach to the 

development  of local answers to local problems wou ld be desirable for the social fabric 

and for the economy" (NZPC, 1 976 : 1 56). The NZPC's 1 976 recommendations were 

more strongly stated i n  their publication two years later when they argued that 
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greater variations cou ld provide substantial economic and social benefits and facil itate 

the better use of al l  resources (NZPC, 1 978) . 

Early in 1 978, New Zealand Council of Social Services published their first major 

report. This body, established in November 1 975 by the Min ister of Social Welfare, 

has been instructed by the Minister to undertake a study and present recommendations 

conce rn ing the roles of centra l  govern ment ,  local author i t ies and volun tary 

organizations in the provision of social services. The report contended that, with the 

establishment of the Department of Social Welfare, the government had an agency with 

comprehensive responsibil ity for social welfare : 

To a substantial degree th is  meant that the state assumed 
responsibi l i ty for widespread social welfare services . . . Its 
establishment created a much greater demand for service in  social 
and community welfare than had been anticipated . . .  with the 
widening of government welfare responsibilities . . .  there has been 
an increasing tendency for organisations and individuals to look to 
central government for financial support or action . . .  Here is a 
risk that t h e  development  of major national organ isat ions 
[statutory and non-statutory] could be seen as absolving local 
com m u n it i es  from the i r  we lfare respons ib i l i t i es  ( N ZCSS,  
1 9 7 8 : 6 - 2 1  ) .  

The NZCSS strongly criticized the national social welfare organizations (such as the 

New Zealand Federation of Voluntary Welfare Organisations) whom the NZCSS felt had 

not contributed to the overall distribution of resources accord ing to need at the local 

level but had through political i nfluence and emotional appeal, gained sign ificantly in 

national terms (NZCSS, 1 978). The NZCSS noted that both the Social Welfare Act of 

1 971 and the Children and Young Person's Act of 1 974 provided for financial support of 

voluntary agencies engaged i n  the promotion of commun ity , fam ily and personal well 

being and in providing facil ities and services for the community welfare of the d isabled 

but "the impl ied allocation of resources has not taken place" ( NZCSS, 1 978:7).  This 

v iew paralleled comments made earl ier in  the Holmes Report (NZPC, 1 976) which 

reported general disi l lusionment with central ly determined services. 

The cal l  for community involvement in  socia l  serv ice pol icy 
formulation and in the provision of social services, is seen as a 
reaction against t rad i t ional ly central ly determ i ned services 
developed in New Zealand and the fact that such approaches have 
not been enti rely effective in coping with the socia l  problems 
facing New Zealand. l t  i s  considered important that. . .  in  future 
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social problems within a community setting (NZPC, 1 976 : 1 1 0 } .  
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The New Zealand Council of Social Services recommended the government "adopt a 

general pol icy of involving consumers and the general public as far as practicable 

[ital ics added] in  all aspects of social service provision" (NZCSS, 1 978 :45-46} . The 

caveat was based on the NZPC's assessment of regional and local government's l imited 

capabil ity to assume social welfare tasks. 

A fu rther difficu l ty with the decentral isation or devo lut ion  of 
social service activity is the current state of local and regional 
government. . . .  There is unlikely to be substantial development in 
the direction of decentralisation without the development of a more 
rat ional structure of local and regional government able to 
assume greater responsibi l ity i n  the al locat ion of resources 
(NZPC,  1 976 : 1 1 2} .  

The New Zealand Planning Council concluded by arguing for a deliberate promotion of 

desirable trends which they contended were : (a} the strengthening of local communities 

and their abil ity to respond to their own needs, and (b) a change in emphasis from 

amel iorative or curative services to preve ntion and the promotion of general wel l ­

being. These objectives, it was argued, could be achieved by greater use of  voluntary 

agencies, by central government moving from serv ice provision to mon itoring and 

promotional functions, by devolv ing responsibil ity for al location of resources to the 

local level , and by channeling resources to promotion and prevention (NZPC, 1 976} . 

The New Zealand Planning Council repeated similar sentiments three years later when 

it argued that: 

Public participation in decision making and the devolution of some 
responsibil ity to the  regional level are seen by  many as  essential 
techniques to bring about improved planning and del ivery of 
services (NZPC , 1 979 :28} .  

Moreover, the NZPC specifical ly noted that the design and delivery of services "should 

spread the burden of care and respon sibil ity more widely within society" (NZPC,  

1 979 :29} . These views, then, reiterated the sentiments expressed the previous year 

by the New Zealand Council of Social Services (NZCSS, 1 978}. 
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Toward the later end of this period, the New Zealand Planning Council became more 

adamant in its support for a "bottom up" approach to social policy decision making and 

prov i s i o n .  

The real need, i f  the welfare state i s  t o  find new directions i n  the 
1 980s, is for the state to do less and at the same time assist people 
to do more for themselves .  This wil l  involve a shift in emphasis 
from the "top down" approach and the reliance on institutions, 
toward g reater involvement and responsibi l ity on the part of all 
citizens,  i .e . ,  a reinforcement of the "bottom up" participatory 
approach (NZPC, 1 979 :28) .  

This advocacy was predicated on the assertions that (a) increased spending by  the 

state does not necessarily produce better resu lts or meet people's expectation , (b) 

there are both rig idities and anomalies in the system as it developed and (c) a g reat 

many individuals support the need for alternative or additional forms of social serv ice 

del ivery (NZPC, 1 979) . The prol iferation of unemployment committees, Women's 

Refuges and Rape Crisis Centres, alternative health care faci l it ies and alternat ive 

schools during this period were cited as examples of the dissatisfaction with the system 

(NZPC, 1 979). Economic concerns were evident in the NZPC's 1 979 publication by the 

numerous references to tax-payers, cost effectiveness and the tax burden .  Th is  

reflected the g rowing dominance of economic policy concerns in government and the 

deepening economic recession in  New Zealand. 

SOCIAL WORK 

For social work, the two biennial conferences of their professional association held 

dur ing this period were sign ificant .  An unauthored paper presented at the 1 976 

conference del ineated six major dilemmas facing social work in  New Zealand (NZASW, 

1 976) .  The di lemmas addressed in the conference paper are detailed here because they 

crystal lized the major debates in  social work during this period. The first three of the 

dilemmas focused on defin itions of social work and the social work task that resu lted 

from the assumption that the designation 'social worker' was appl icable to anyone 

engaged in social service activities. The paper cited the existence of a small ,  but vocal 

group of community workers, who objected to being classified as social workers. These 

community workers saw their practice as d istinct from social work. Many of these 

commun ity workers were part of the Commun ity Vol unteer Programme.  Th is  
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programme had taken on a clearly community development/social action approach by 

the m id- late 1 970's {Ki lm ister, 1 987) . Other commun ity workers, some of whom 

were employees of local government involved in youth work and recreation ,  rejected 

socia l  work and its emphasis on casework as social control .  The Association,  which had 

grown from a child welfare and health social work base, faced the dilemma of how to 

meet the needs of an increasingly vocal and diverse membership while maintain ing some 

standards in train ing and orientation.  

The fourth di lemma addressed i n  the conference paper was that of the growing 

profess ionalization of social work. By the time of the 1 976 conference, the efforts of 

many including the Social Work Training Counci l ,  to support the establ ishment of  

train ing  opportun it ies had material ized. Un iversity based train ing programmes had 

been establ ished at Canterbury, Massey and Auckland U n iversit ies. {The Auckland 

programme was subsequently dis-establ ished in 1 981 .) As well, there was growing 

resistance to the use of volunteers in the statutory sector as part of the social service 

del ivery system . Those support ing professional ism saw the use of volunteers as 

undermining the professionalization of social work. The practice of social work, it was 

argued, required trained social workers. Community workers, i t  was asserted in this 

paper, saw such a move as being contrary to the principles of community development 

and community work wh ich emphas ized participation of communi ty g roups and 

indiv iduals in  serv ice prov is io n .  Commun ity workers' v iewed the move toward 

professionalisation as distancing workers from clients and disempowering clients by 

increasing their dependency on experts for problem resolution.  

The last two d i lemmas addressed in the conference paper were the developments in 

generic social work theory and the cultural dilemma. This last di lemma addressed the 

unease many Pakeha social workers were reporting in  attempting to work effectively 

with the growing number of Maori and Polynesian cl ients. The absence of Maori and 

Polynesian social workers in the Association ranks was noted. This was not the first 

time that issues of culture had been raised at a Social Work Conference {e.g. ,  NAZSW, 

1 970 and 1 972) but it  did reflect a developing sophist ication with the complexities of 

cultural issues by acknowledging that there might be added considerations in  cross­

cultural social work then the ones currently being addressed. 

Unfortunately , the conference papers on the 1 978 Biennial Conference which was held 

at Massey Un iversity were incomplete. However, this does not deny the sign ificance of 
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this conference i n  the debates about social work professionalism and the social work 

task. The keynote address was given by lvan l l l ich who presented material from his 

jointly authored 1 977 publ ication on The Disabling Professions. l l l ich's views were 

well received by the anti-professional lobby in the social work and community work 

ranks. Rather than a chal lenge to guard against the excesses evident in traditional 

professions ,  the l l l ich critique was regarded as conf irm ation that social work 

professional ization was in danger of becoming an e l it ist monopoly guilty of all the 

worst excesses of the privi leged, establ ished professions. The l l l ich critique added a 

further d imension to the work of the radical social work theorists (e.g. ,  Bailey and 

Brake, 1 975) who contended that the casework focus of social work had relegated the 

social work task to a social control function in  society. 

This second period ( 1 975 - 1 979) , then ,  witnessed heated debates about social 

serv ice del ivery models and social work. Two major bodies a rgued increas ingly 

adamantly i n  their publ ications for a sh ift from a service del ivery model which was 

centrally resourced and provided to a model that would both recognize and assist local 

community development and service provision. The New Zealand Planning Council and 

the New Zealand Council of Social Services were not u naware of the potential difficulties 

in the approach they were advocating, but both councils emphasized the advantages of a 

preventative, community based approach over a curative ,  professionally provided 

central ized social service del ivery system. The professional ization of social work 

experienced g reat strides through the development of  u n iversity based tra in ing 

programmes and in the growth of  association membership. At  the same time, these 

developments were heavily criticized by supporters of radical social work theory and 

by the critics of professionalisation of social work. l t  is in  the documents of this period 

that the seeds of the restructuring are clearly evident. The features of an alternative 

delivery system discussed during this period wou ld become incorporated in the 

principles of the 1 986 restructuring .  

PERIOD I l l :  1 979 - 1 982 

TH E T U R NING POINT 

Analysis of the documents of this  period reflected the expectation of imminent pol itical 

and social change. No longer was change at issue, for change was seen as inevitable 

(Easton , 1 980). lt was only the timing, the form and content of the changes that was 

yet to be determined. Social service debates during this period were dominated by 
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events in  Auckland. This city , with a population of nearly one-third of New Zealand's 

popu lation ,  was beset with the problems of rapid urbanizat ion, disproportionate 

unemployment in the M aori and Pacific Island communit ies, a strengthening of the 

Maori activist movement (e.g . ,  Bastion Point and Maori Land R ights demonstrations} 

and signs of increasing racial strife between Pakeha and Maori , and Maori and Pacific 

Islanders. 

Two developments in Auckland set the scene for the init ial phase of this period. The 

first was the decis ion in  1 978 to implement a plan "fo r  decentral iz ing the 

Department's operations in the Auckland area" (DSW, 1 984:98 . 1 5}  with the goat of 

dealing more efficiently with this concentration of the Department of Social  Welfare 

services. Admin istration of the Auckland area had become problematic because of its 

sheer size, the proliferation of district offices and its geographical d istance from Head 

Office, Wel lington. The creation of the Auckland Region in 1 980 was regionalization in 

its pure form because it was administrative only because it involved few delegations of 

authori ty (Robbins ,  1 983} .  l t  d id however ,  provide the opportun ity for the 

Department to debate,  experiment and evaluate selected issues of regionalization as a 

precursor to the deliberations and decisions that were to take place later. 

The second development was the decision by the Human Rights Commission under 

Section 5 ( 1  )(3} of the Human Rights Commission Act of 1 977 to receive and resolve 

the complaints laid before the Commission by the Auckland Committee on Racism and 

Discrimination (ACOR D} .  This decision was made on the 6th of April 1 979 and the 

enquiry was set to commence in Auckland, 1 1  February to 1 3  February, 1 980. There 

was, however, an additional two years before the report was sent to the Minister of 

Justice on 30 August 1 982 (Johnston, 1 982} . ACOR D  made complaints about the 

treatment of young Maori in  the six Department of Social Welfare institutions for 

young people in and around the Auckland area. The significance of the ACORD Report was 

not only in its attent ion to the treatment of Maori youth in the i nst i tut ions,  in  

particular about the al leged indiscriminate use of  the isolation in the secure units, but 

in  drawing attention to the alarming ly disproportionate n umbers of Maori in the 

nation's institutions of both the Departments of Justice and Social Welfare . This 

situation became a central issue in Maoridom's claim to assume responsibi l ity and 

control for the i r  own people (Nai rn and Suther land,  1 985} .  The heading of 

'Bicultural ism' was added to the document thematic analysis from this period forward 

to reflect its significance as a major concern for the Department of Social Welfare. 
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SIGNIFI CANT EVENTS AN D DOCUM ENTS 

Period 1 1 :  1 979 - 1 982 

THE TURNI NG POINT 

1 9 7 9  Human Rights Commission accepts the complaints laid by the 
Auckland Committee on Racism and D iscrimination 

1 98 0  Auckland Region created 

1 98 1 Directions, New Zealand Planning Council report advocating 
a shift of responsibil ity for social programmes to 
non-government providers 

1 9 8 2  Ann Hercus Keynote Speaker at the NASW Conference "applauding 
the virtues of a m ixed economy with a diversity of 
i nstitutions and many power centres" 

Human Rights Commission Report on the Department of Social 
Welfare treatment of young Maori released 
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University Grants Committee, Review Committee (The Brownlie 
Report), Social Work Education in New Zealand Universities 

Report of Committee to Report to the Minister of Social Welfare 
on the Current Practices and Procedures Followed in 

Institutions in Auckland: The Johnston Report 

Community Development Unit established in Head Office 

Roger Hadley described his model of community oriented practice 
to Head Office staff and District Directors 

THE STATUTORY - VOLUNTARY BALANCE 

The argume nts for an alternative to �tate dominated, centralized services was gaining 

widespread support with the New Zealand Planning Council's further clarification and 

strengthen ing of their preference 

Directions  ( 1 98 1 )  was publ ished , 

for community based services. By the t ime 

the NZPC was clearly advocating a sh ift of 

responsibil ity for social programmes to non-governmental providers. The NZPC argued 

for commun i ty participation ,  better coord ination ,  a preventative approach to the 

del ivery of socia l  se rv ices,  a devo l u t ion o f  governmenta l  respons ib i l i ty ,  

decentralization and support for self-help groups and community init iatives (NZPC,  
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1 981  ) .  l t  was these characteristics which were conceptual ized as features of the 

welfare society model discussed in Chapter Two. 

Three developments provided additiona l  support to the New Zealand Planning 

Council 's v iew. The first was widespread support for Thatcherism and monetarist 

pol icies in Britain  which influenced New Zealand political and economic thinking.  

Brian Easton,  the New Zealand economist, noting the changes occurring in N ew 

Zealand's political and business centres, argued: 

The welfare state evolved in New Zealand as a consequence of the 
unregulated private market's failure to attain social goals in social 
welfare . . .  In particular, there is no certainty that in a private 
market economy, the distribution of goods and services to 
individuals wil l be socially acceptable (Easton, 1 980:7) . 

He concluded his thesis with a warning that some would later argue went unheeded : 

What the people of New Zealand want could be subverted by others 
in the name of the dominance of the economy . . . .  The Welfare State 
has been a community response to historical change. To go against 
this h istorical thrust would be to abandon New Zealand as a 
commun ity ( Easton , 1 980: 1 77) . 

Monetarist economic theory ,  with its emphasis on the free market and individual 

responsibi l i ty, began to dominate the th inking of the pol itical and business 

communities. Concerns about cost effectiveness , advanced management techniques, 

inputs and outcomes became prevalent as views about the continued viabil ity of the 

welfare state dominated the political and economic scene. 

The second major influence was the development of a model for community social work 

in Britain by Roger  Hadley and his associates ( 1 981 , 1 984, 1 987) set out in Chapter 

Two. To recapitulate, Hadley with Stephen Hatch ( 1 98 1 ) argued for redressing the 

imbalance between state and non-statutory provision of social services. The argument 

was based on a conceptualization of social work in close interaction with a geographical 

community or 'patch' in wh ich the social work task would be broadly defined to 

encompass the fu l l range of financial and psychological supports to comprehensive and 

specialized services util izing both informal and formal networks. The two cornerstones 

of the model, participation and the use of volunteers, had received attention in a New 

Zealand Federation of Voluntary Welfare Organizations publication ( 1 981 ) although 

based on an earl ier conceptualization of the model .  The Federation's publ ication 
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acknowledged the M inister of Social Welfare's support for the 'patch system' (NZFVWO, 

1 981  :2) and noted that under successive National Party governments, the g rowth of 

financial support to voluntary agencies from vote Social Welfare had grown from 

$4,837,000 in 1 975/6 financial year to $1 5, 984 ,382 i n  the 1 980/1 981  financial 

year (NZFVWO, 1 98 1  :8).  The Federation cited the special financial programmes for 

the New Zealand Society for the Intel lectually Handicapped and P lunket Society that had 

been introduced. These funding arrangements fu rther establ ished these voluntary 

organizations as quasi-government agencies because of their dependency on government 

funding and exemplified the growing trend by government to use the voluntary sector 

as a significant provider of social services for identified groups . 

Support for the Hadley and Hatch model ( 1 98 1 )  was further promulgated by a highly 

respected social worker on his return from a year in Britain as the recipien t  of the 

Nuffield Scholarship. In mid- 1 982 , Raoul Ketko published his report, Social Work 

Developments in England, 198 1/1982. Ketko was a top ranking career social worker 

in Head Office with a responsibi l ity for social work policy. H is report, which was 

mainly descriptive,  reflected a dissatisfaction with the dominance of centralized, 

bureacratized social serv ice provision and advocated the adoption of a community­

centred approach to social service del ivery. His preference for the commun ity­

centred approach of Hadley and Hatch ( 1 98 1 )  was based on two critical features : 

I .  The strengthening of informally and formally organized voluntary 
support systems so that the need to turn to the statutory sector is 
reduced 

2. The establishment of programmes to increase the effectiveness of 
d irect intervention by the social se rvices when this remains 
necessary through seeking earlier identification of those at risk 
and by deploying a larger  proportion of personnel  in front- l ine 
positions with the abi l ity to provide help (Ketko, 1 982 :7) . 

Such an approach, Ketko argued, would increase the capacity of communities to assume 

and/or extend their caring capacities by funding and resourcing programmes designed 

to support community efforts. The approach wou ld rely heavi ly on early identification 

and intervention by informal care-g ivers with min imum train ing and expertise but 

backed up by a small cadre of specialists. Ketko's support was a decisive factor in the 

promulgation of the ideas of Hadley and Hatch ( 1 981 ) .  Roger Hadley came to New 

Zealand to discuss the model with Head Office and District Directors at their annual 

conference in 1 982. 
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The g rowing  influence of the commun i ty-centred approach was evident i n  the 

Department's report of the Review of the Social Work Division ( 1 982) .  This rev iew 

had been set up as a joint exercise between the Department of Social Welfare and the 

State Services Commission ( DSW, 1 982) . 1 t  was the brief of the Review Team to 

respond to concerns about recruitment for managerial and train ing positions in  Head 

Office and to address the appropriateness of social work staffing at the m iddle 

management levels in District Offices. The Review Team, however, assumed a much 

wider brief. The Review Team emphasized the need for a statement of values,  

principles and commitments encompassing all areas of  its work be formu lated by the 

Department and recommended that "urgency be given to developing goals and objectives 

for the Social Work Division" (DSW, 1 982:1 23). lt cou ld be argued that these 

recommendations impl ied a lack of d irection,  criticism of the social work service and a 

demand for leadership from the Department despite explicit reference in the document 

to these issues. 

1t is imperative to note that the Review of the Social Work Division ( 1 982) made no 

specific reference to the ethnic issues addressed in the Johnston Report ( 1 982) on 

Maori youth in Department institutions issued a few months earl ier. The Review did 

address the issues of the Auckland Region by rejecting the concept of a reg ion as a 

separate management structure. The Review recommended that a regional director's 

role be one of leadership, not authority, and recommended delegations of authority be 

passed directly to District Offices. 

We consider it is t ime that the Department made a conscious policy 
move towards a more decentralised system of management and that 
an early step in implementing this is to review the social work 
delegations with a view to retaining the absolute min imum of 
decision making within Head Office. The Working Party is divided 
on the exten t to wh ich major  casework decisions re lating 
especial ly to ch i ldren in care, should be delegated to Directors 
specifically (DSW, 1 982 :38) 

Further recommendations of the Review of the Social Work Division ( DSW, 1 982) 

included the establishment of a Senior Practitioner Grade in an effort to reward and 

retain practitioners at the front-l ine and the development of a comprehensive training 

programme for practice and supervision including a Certificate of Proficiency offered 

internally by the Department. The Review quoted the Social Work Training Council 

statist ics ( Rochford and Robb, 1 98 1 ) which showed that on ly 1 7% of al l  social 



1 0 7  

workers had a qual ification appropriate to their task and only 3% of the Department's 

front- l ine workers held a social work qualification. Despite the discussion on the needs 

of train ing and the specific types of training that were required, there was no mention 

m ade of t ra i n i ng  needs in cu ltural  sensi tiv ity or b icul tural  p ractice . The 

recommendation for a departmental certificate may have been a reaction against the 

strong support in the Brownl ie Report ( U niversity Grants Committee ,  1 982) fo r 

university based social work train ing programmes and the growing frustration with the 

apparent inabil ity of the Social Work Training Council to develop social work training 

opportuni t ies fo r youth and commun ity workers ( Brook,  1 988) .  The R eview 

recommended that departmental pol icy recognize social welfare volunteers as part of  

the Department's services. There was considerable variation from district to d istrict in 

the use and support of volu nteers and considerable variation over time with in a 

particu lar d istrict , as well ( DSW, 1 986c) . The recommendations of the Review 

acknowledged the marginality of volunteers in the Department and recommended the 

volunteer programmes be regarded as an integral feature of the Department's activities. 

As well the Review expressed scepticism with community development activ ities as a 

statutory responsibi lity and drew once again from the British experience. 

In the present state of l im ited resources [the Review] tends to 
agree with Professor P inker's minority v iew [ in the Barclay 
Report , 1 98 1  ]that a statutory socia l  work serv ice must be 
selective in its approach to community work and that ' . . .  it has 
neither the capacity , the resources nor the mandate to go looking 
for needs in the community at large' ( DSW, 1 982:56).  

The scepticism with statutory based community development activities, evident in the 

Review, ran contrary to the expressed support of a community-centred social work 

approach ut i l izing community development activities evident in other departmental 

documents and in the establishment of a Community Development Unit in 1 982 based 

in Head Office. The purpose of the Community Development Unit was "to assist field and 

residential social work services to respond effectively to new and changing community 

needs and expectations" (DSW, 1 984:45). (See Chapter Six for a discussion of how the 

establishment of the Community Development Team was viewed in the Napier District ) .  

The recomm endations of the Review of the Social Work Division ( DSW, 1 982) 

proposing the delegation of social work decision making to the District Offices and 

supporting a community social work model uti l izing volunteers, voluntary agencies and 
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informal  networks would featu re in the restructu ring of 1 986 .  Few of its other 

recommendations were implemented. 

SOCIAL WORK 

The U n iversity Grants Committee ( 1 982) instructed a review of social work training 

opportun ities be undertaken. The Brownlie Report which was published in May of 

1 982 noted that of the 2,500 surveyed full-t ime paid employees in social work, only 

1 4.3% held a social work qualification although the percentage was substantially higher 

{32.5%) for those in  superv isory or admin istrative posit ions {Un iversity Grants 

Com mittee,  1 982) . The Brownlie Report strong ly argued for the univers ity as the 

appropriate site for social work training while acknowledging the issues of access and 

equity. Recognition of the needs for training and education for social workers in the 

Auckland Reg ion was noted as was the political real ity of ever being able to resurrect a 

social work programme at the University of Auckland fol lowing the demise of their 

programme in  1 98 1 . The Brownl ie  Report { U n ivers ity Grants Committee ,  1 982) 

urged the establishment of a social work training programme in  the Auckland Teachers 

Col lege ,  as a tert iary institution with the capabi l ity and wi l l ingness to support a 

programme tailored to meet the needs of the large multi-racial population of Auckland. 

The Brownl ie Report (University Grants Committee, 1 982) was supportive of social 

work professional ization and of expanding access in it iatives in certificate and 

extramural programmes. 

The debates of the 1 982 NZASW Conference, entitled "Social Justice : A Social Work 

Concern for the 80s," acknowledged that the features of the welfare state were 

undergoing a metaphorphosis. Ann Hercus, Labour Min ister of Parliament, gave the 

keynote address at the Conference in which she set out her assumptions about the 

welfare state and social policy: 

I applaud the virtues of a mixed economy. I want an economy which 
is market based. . . because the alternative {monol i th ic state 
control)  wou ld destroy our pluralistic democracy. . . . I want an 
open,  plural ist, participatory democracy , with a diversity [sic] 
of institutions, many [sic] power centres. But I can see that even 
the value of majority rule cannot be accepted as an absolute 
principle ;  it has to be restricted by the principle of inal ienable 
rights of individuals, which no majority verd ict may abrogate . . . .  
Social justice in a democracy must involve the synthesis of those 



two g reat values-the rights of the individual and the rights of the 
comm unity (NZASW, 1 982 : 1 0- 1 2) .  

Ranganu i  Walker, a noted Maori leader and academic, contended i n  his reply to the 

keynote speech that a pluralistic democracy did not exist in New Zealand's centralized, 

bureaucratic governmental system :  

The l inkages between freedom and individualism o n  the one hand 
and equal ity and collectivism on the other are complex and often 
involve competing and equ al ly  valid r ights. . . [the keynote 
speaker] advocates a plural istic democracy with many power 
centres . . .  we have in the last decade drifted into the power of the 
superstate which threatens to subjugate us al l .  . . .  You ,  as social 
workers . . .  have a responsibil ity to assist in the development of 
community groups as alternative power centres to moderate the 
influence of the superstate (NZASW, 1 982:24). 

An attack on the supremacy of economic theory in determin ing the goals of New Zealand 

was the focus of the second response to the keynote address g iven by Alf Kirk of the 

Federation of Labour. Rather than the development of many power centres his view of 

the last decade of New Zealand was further "concentration of power in the hands of a 

few . . .  a g rowing gap between the rich and the poor" ( NZASW, 1 982:26) . Kirk's 

criticism extended to social workers in their professional ro le.  

The point that is important to bear in mind is that many of the 
poor and the oppressed in our society are victims of the options 
taken by professiona ls ;  can social wo rkers ,  commi tted to 
'professionalism,' really be an authentic voice for social j ustice to 
those people? (NZASW, 1 982:28). 

This conference further deepened the crisis of confidence in New Zealand's social 

workers. This crisis was to became more acute as radical social work l iterature 

proliferated, as the split between social workers and community workers grew, and 

as the Maori demands for Maori social workers for Maori clients became more vocal .  

B I C U LTU R A L I S M  

The Department o f  Social Welfare initiated its own review of the  "Current Practices and 

Procedures Followed in Institutions of the Department of Social Welfare in Auckland" to 

respond to the Human Rights Commission Report (Johnsto n ,  1 982) . Johnston,  
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acknowledged in his report, which was prepared in six weeks and issued on the 29th. 

of October, 1 982: 

Many, i f  not all, the practices and procedures which formed the 
basis of the representations by ACORD have been eradicated and 
the Department has embarked on a programme of innovative 
chang e  (Johnston,  1 982:1 23). 

The recommendations in the Johnston Report ( 1 982) emphasized the need for pre­

entry, in-serv ice and advanced training at every level of staffing and noted that the 

Department's scheme for training for newly appointed residential social workers had 

never been implemented. While recommending measures to prevent institutional ization 

of Maori youth, the Johnston Report ( 1 982) addressed the monocu ltural ism of 

institutions under the heading of 'Cultural Practice': 

With the large proportion of Maori and Polynesian young people in 
the Homes, the Committee of Enquiry was interested to learn to 
what extent it was possible fo r them to become involved in  the 
expression of their  own culture and to what extent cultural values 
were evident on shaping the general pol icy of the i nstitutions 
(Joh n ston , 1 982 :50 ) .  

Johnston ( 1 982) , however, did not make clear recommendations. Although Johnston's 

discussion of cultural issues consumed only three pages of the sixty-three page report, 

it is sign ificant because it was the f irst time that a report from the Department 

specifically addressed the issues of monocultural ism. 

The Johnston Report ( 1 982) strongly recommended that "every effort should be made 

to f ind alternative care with in the community" (Johnston,  1 982 :42) .  [The  term 

'alternative care' would later be used in the restructuring to designate the programmes 

aimed at developing community care arrangements fo r pre-adolescent youth.] The 

Report strong ly supported policies that would stem the tide of Maori youth into welfare 

and penal institutions.  

That policy wi l l  demand much of the local Maori communities. But 
if those commun it ies are wi l l ing ,  in one way or another,  
according to their  own traditions, to provide the necessary shelter 
and nurture for Tu-Tangata, then they may rightly expect 
f inancial resources put at their  disposal for such a purpose 
(Jo h nston, 1 982 :52) .  
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This quote referred to the request by Maori people 'to care for our own' and clearly 

stated the expectation of a subsequent transfer of resources from the state for that 

purpose. Transfer of resources for community provided social services wou ld come to 

character ize Government-M aori re lat ions in  the fo l lowing years ( Nai rn  and 

Sutherland, 1 985) . The Johnston Report ( 1 982) pointed to two programmes as 

examples of efforts to util ize and develop community efforts to prevent young people 

coming into care. The first was the Community Care Unit of the Department in South 

Auckland that uti l ized social workers with extensive knowledge of and commitment to 

the identified local community. The second was a West Auckland cooperative scheme 

involving the Departments of Social Welfare, Maori Affairs, Justice, the local schools 

and Police Youth Aid Officers. 

A h ighly important adjunct to this scheme is the acceptance of 
respo nsibi l ity by the local Maori Community for deal ing with 
offenders in a manner springing out of the Maori cu lture and 
centred upon the Hoani Waititi Marae. The M arae has at its 
d isposal  a who le network of commun ity g roups scattered 
throughout the area available for involvement in this community 
responsibi l ity for its own people (Johnston,  1 982:49) . 

The joint efforts exempl ified in these two examples were indicative of a growing 

awareness of the interrelationships of social problems and of the imperative to assume 

the holistic approach as integral to the Maori world view. 

lt is essent ia l  to note that the debates concerning community involvement and 

decentral ization during this period had unique characteristics. Community involvement 

had a vag u e  and general ized mean ing . While imply i ng participation of a wider 

representation ,  community involvement was not couched in terms of representations of 

gender, race ,  or users of the serv ice as was to be the case later in the 1 980's. 

Decentralization had a classic definit ion of delegation of authority and responsibi l ity 

down the h ierarchy, in this case to lower levels in the government departments or a 

decentralization from central to local government but did not include notions of power 

sharing with Maori or disadvantaged groups. Devolution was used interchangeably with 

decentral ization although at times it referred to transfers of responsibi l ity for various 

tasks between government departments, from one level of government to another, i .e . ,  

from national  to  regional or  local government, or  from government departments to 

non-statutory agencies. Focused consideration of racial or cultural issues, i .e . ,  the role 

of iwi authorities had not yet emerged.  
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The i mpetus for the changes that were about to converg e  had their origins in the 

previous period. There were four main sources of the gaining momentum for change .  

I n  t h e  pol itical arena,  the National Government was facing serious threats to its 

political supremacy which it would lose in  the election of 1 984. Policy analysts were 

vocal ly decry ing the bureaucratization and professional ization of the social services. 

Maori activ ists were clamouring to assume responsibi l i ty for their own people ,  

disproportionately represented in welfare and penal  i nstitutions. Social workers, 

community workers and social policy makers were continuing to debates the virtues of 

alternative social service delivery systems. 

Th is turmoi l  was reflected in the acce lerated pace with which working parties and 

reviews were in itiated, the extensive community consu ltations,  the repeated calls for 

submissions on various proposals and the reports published during the years leading 

up to the restructuring.  Bicultural ism , as a major factor to be considered in the 

plan n ing and del ivery of social serv ices , g ains  sign ificant momentum during th is 

period. 

Table VI 

SIGNIFICANT EV ENTS A N D  DOCUM ENTS 

Period IV: 1 983 - 1 985 

THE CONVERG ENCE O F  EVENTS 

1 98 3  Maori Advisory Unit established i n  Auckland 

State Services Commission booklet on "Public Service in 
Multi-Cultural Society" recommended that ( 1 ) there be 
equal employment representation in relation to ethnic 
populations and (2) government departments maintain 
records of staff ethnic composition 

Maatua Whangai programme established as a joint effort 
of Department of Justice, Maori Affairs, and Social 
Welfare 



1 9 8 4  Meeting Needs in the Community, NZPC. 

Maori Economic Development Summit Conference 

Economic Summit acknowledged three sectors 
(government, business and voluntary) as equal partners 
in the quest to build a more prosperous, and harmonious 
society." The metaphor of a three-legged stool was used 
to portray the relationship with all three legs essential 
to maintain balance (Ab bott, 1 988:4) 

1 98 5  Institutional Racism in the Department o f  Social Welfare 

Maori Advisory Unit Report 

Labour Department announced Community Organisation 
Grants Scheme 
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The first two years of this period were dominated by increasingly caustic pol itical 

debates about social and economic policies and by the 1 984 snap election which 

brought about the fal l of the National Government, Prime Minister Robert Muldoon,  

and the "Think Big" capital investment development projects. The Labour Party Caucus 

chose David Lange as Prime Minister and Roger Douglas as Finance M inister as leaders 

committed more to a rejection of the past than with a vision of the future. Easton 

( 1 989) arg ued that Labour visual ized a restructuring option which : 

I nvolved liberalisation, with the removal of external and internal 
protection . . . .  There is no indication in the Labour Opposition 
debates of the monetarist macroeconomic strategy that was finally 
adopted . . . .  Rather, the restructurers were led, step by step, 
down the monetarist commercialist path , probably for much of the 
t ime not ful ly aware where that path was leading ( Easton ,  
1 9 8 9 : 8 ) .  

Pervasive social and economic changes were promulgated through the numerous 

working part ies and review committees commissioned shortly after the Labour  

Government assumed power. 

Issues of bicu lturalism and the major public consultation efforts of the government in 

several areas of government activity dominated 1 985 and 1 986. Th·e social services 

were no exception. A complex consultation process was established for a benefit and tax 

review and for public submissions on the proposed changes to the Children and Young 
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Person's Act of 1 974. What was significant about these consultations was the process 

that was uti l ized which was based on the government coming to the people to accept 

formal and informal submissions, in written or oral form, in publ ic meetings and o n  

marae. The Maori voice was increasing ly more vocal ,  more organized and more 

focused. The submissions of the Maori community on the proposed changes to the 

Ch i ldren and Young Person's Act clearly stated their desire to take responsibi lity for 

their own and their insistence that if a Maori child were taken into care the process of 

that care must respect Taha Maori (Nairn and Sutherland , 1 985) . 

THE STATUTO RY - VOLU NTARY BALANCE 

The briefing papers to the incoming Minister of Social Welfare in 1 984 emphasized the 

pressure on the Department due to the sharp rise in the level of unemployment and in 

particular the stress in the social work division in  response to the increased 

referrals of fami ly dysfunction and fami ly violence. Departmental social work staff 

were under considerable strain from: 

The d emands for them to become more involved in and supportive 
of commun ity in itiatives while at the same t ime coping with a 
g rowing workload of statutory duties. . . despite attempts at 
comm unity care and the Maatua Whangai programme, admission 
figure s  in institutions have reached new highs th is year (DSW, 
1 9 8 4 : 1 4 7 ) . 

The Briefing Papers, however, contended that " in recent years, the Department has 

sought to scale down its costly institutional programme" (DSW, 1 984 :84) in favou r  of 

community care. The Briefing Papers encouraged increased Departmental support fro 

community based in itiates. 

The Minister of Social Welfare in her conference address reconfirmed support for the 

continued ex istence of the Social Advisory Council ( 1 984b) . Th is was interpreted by 

the Council as  approval for its efforts to support the networking tasks of the District 

Councils of Social Services at the local level .  The purpose of the District Councils was to 

encourage coordination and cooperation among local community groups and voluntary 

interests. The  Conference proposed a Federation of the thirty seven district counci ls as 

essential to carry out their task (Social Advisory Counci l ,  1 984b) . 
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Additional support for the voluntary sector was heard from two sources within the 

Department of Social Welfare . Helen Wyn ( 1 984) of the Department's Socia l  

Programme Evaluation Unit authored a paper on the Department's voluntary funding 

schemes and concluded that: 

Presently , virtually everything has to be approved through Head 
Office . . .  [the need for] min isterial approval for most funding 
decisions tends to be labour intensive and slow. This was seen as 
inconsistent with the desire to gain from the innovation and 
flexibi l ity of the voluntary sector (Wyn, 1 984 :24 , 26) . 

Wyn ( 1 984) cal led for a streamlin ing of the voluntary funding process and noted that 

voluntary agencies tended to be more responsive to community needs and to provide a 

more cost-efficient  service than government. Her col leagues, Carson and Hennessey 

( 1 984) in their in terim report on the al location of social work resources, argued that 

their  research demonstrated that the exist ing workload formula on ly  included 

intervention cases that have already come to notice. Within the formula there was no 

mechanism for accounting for preventative or alternative social work activities such as 

community work or coordination with volunteers and voluntary organ izations or 

groups. Their data demonstrated that: 

In the 1 975 caseload formula weights 75.6% of time was to be 
allocated to casework compared to now 67% . . . due to the changing 
nature of departmental  casework (Carson and Hennessey, 
1 9 8 4 :3 2 ) . 

In  addition ,  basic graders had increased their allocation to coordination with voluntary 

organizations from 15% in 1 983 to 18 .4% in 1 984. Such an increase,  Carson and 

Hennnesey (1 984) postu lated, reflected a wil l ingness to engage in more community 

oriented activities . Yet, strict use of the workload formu la cou ld mean social workers 

would be disadvantaged in evaluation and promotion rounds despite current pol icy 

directives. Carson and Hennessey ( 1 984) recommended that the workload formu la be 

changed to al locate a minimum of 1 8% of basic grade time social work t ime to non­

casework community oriented activities. 

Outside the D epartment, the New Zealand P lann ing Council in their publ ication ,  

Meeting Needs in the Community, (Davey and Dwyer, 1 984) called for community­

based alternatives with a "devolution of government responsibi lity and decentral isation 

of services" (Davey and Dwyer, 1 984: 1  ). The publication offered a critical analysis on 
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the role of the state in the provision of social services del ineating the potential 

weaknesses of provision in the voluntary sector. Davey and Dwyer ( 1 984) offered a 

description of existing community based programmes in Health, Social Welfare, Maori 

Affai rs and Justice as examples of the support and potential of community based 

programmes. Meeting Needs in the Community (Davey and Dwyer, 1 984) asserted that 

a community oriented approach was supported nationally by the New Zealand Council of 

Social Services (NZCSS, 1 978) and internationally by the OECD (OECD, 1 981 ) .  In the 

introduction to this publication, the Chairman of the Planning Council expressed the 

view of the Council as supporting:  

The ideal of a 'welfare society' replacing the 'welfare state. '  
International ly, the OECD was prominent in advocating such a 
sh ift (Davey and Dwyer, 1 984: v i i) . 

Moreover, it was significant that this same agency had in an earlier review of the New 

Zealand economy explicitly advocated such a sh ift (NZPC, 1 979) . 

l t  was the view of Davey and Dwyer that "indications are that the encouragement of 

'community' rather that 'state' services is becoming clearer as a pol icy objective" 

(Davey and Dwyer, 1 984:37) . They supported the conclusions of the Barclay Report on 

the roles and tasks of British social workers (Barclay Report ,  1 982) which advocated 

for governmental support of family based informal caring networks. Such support was 

seen to reduce the breakdown of family care and the subsequent need for formal 

services. Davey and Dwyer, in their recommendations for community-based services, 

warned that: 

(a) All sectors have a role to play in meeting needs and that the 
government cannot be reduced to a residual role in service 
d e l ivery 

(b) Despite the attract iveness of flex ib le ,  m arket-based 
serv ices, the i r  g rowth may perpetuate i nequal it ies of 
access 

(c) lt cannot be assumed that an increased role of the voluntary 
sector in service provision wil l ,  on its on,  lead to better, 
more effective or more participatory services, and 

( d )  I f  emphasis is laid on encourag ing fami l ies and non­
governmental groups to  provide increasing amounts of  
care , thus reducing dependence on central government, 
then this suggests that the state's role is  residual or a 
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Davey and Dwyer ( 1 984) cautioned that, "Some suggest the thrust for commun ity­

based serv ices is motivated by a desire to reduce government responsibi l ity for 

providing care" (Davey and Dwyer, 1 984 :2). lt was worth noting that "Despite 

widespread support for the idea of 'community services, '  the funds available do not 

app�ar to have increased in real terms" (Davey and Dwyer, 1 984:38) .  

Although there were indications that the government was g iv ing s ignals of a sh ift to 

heavier rel iance on the voluntary sector, the message was ambivalent. In  mid- 1 985, 

the Min ister of Labour announced his intention to phase-out the Vol untary Organisation 

Train ing Programme (VOTP) . This scheme provided support for staff salaries in 

voluntary organizations. Many organ izations were sole ly dependent on VOTP monies for 

staff salaries. The outcry was so strong that by December of 1 985, a new scheme of 

support to the voluntary sector was proposed : the Community Organisation Grant 

Scheme (COGS) .  The establishment money of $20 mi l l ion was to come from existing 

grants in the Departments of Labour and Social Welfare. Whether or not it truly 

reflected existing levels of allocation was impossible to determine but many felt it was 

substantial ly lower than the VOTP budget. The scheme was innovative in its 

administrative structure and was to become the prime example of devolution in practice 

(Levett , Keelan and McCie llan, 1 988).  

COGS had a two t ier funding system:  ( 1 )  An al location of $1 1 .5 mil l ion to national 

organizations such as Rape Crisis C entres and Te Kohanga Reo (i.e., 'language nests' for 

the teaching of Maori language and culture to children under five years old) ,  and (2) 

The remaining al location to be distributed through a system of COGS al location 

committees for 'essential social serv ices' as determined by locally based committees 

responding to local needs. A national structure was created with eleven field workers 

whose respons ib i l i ty was to support the local comm ittees with two nat iona l  

coordinators wi th  overal l  responsibi l ity and accountabil i ty to  the Minister of Social 

Welfa re (Driver and Robinson, 1 986) . The admin istrative structure, however, was 

for advice and support on ly, the al location of resources was the responsibi l i ty of the 

committees who were charged with the responsibi l ity of protect ing their al location 

carefu l ly by resisting any pressure to conform to government  expectat ions for 

allocations (Levett, Keelan and McCiel lan, 1 988). The COGS programme was the first 
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and v i rtually the on ly truly devolved program in  the Department before 1 988 and , 

hence, was used repeatedly by the government as a prime example of government 

policy and of the abil ity of the community to take responsibil ity for its own needs. lt 

must be noted, however, the COGS program, despite its community emphasis, continued 

its reliance on the state as the sole funder. 

S E RVICE DELIVERY 

In proposing a shift to decentralized services and more dependency on voluntary g roups 

to provide serv ice , Davey and Dwyer ( 1 984) warned that although such pol icy 

object iv es inc lude increased f lex ib i l ity ,  part icipat ion  of con s u m e r s ,  and 

responsiveness to d iversity, "Shift ing the base of a service is not sufficient to ensure 

the participation of, let alone accountability to, cl ients or to 'the wider Community' " 

(Oavey and Dwyer, 1 984 :39) . 

Davey and Dwyer ( 1 984) noted that such a shift in New Zealand would be complicated 

by two factors. Fi rstly ,  they argued ,  the re are indications of definite l imits to the 

abil ity and the wi l l ingness of famil ies and volunteers to provide more care. This was 

partly because New Zealand has an historical dependency on the state for social 

provision as a "comprehensive welfare state where centralisation and un iversality are 

emphasized, and the needs of individuals, famil ies and households are defined for them 

by government " ( Davey and Dwyer, 1 984:46-4 7) . 

Secondly, effective decentralization and devolution was seen as dependent on a strong 

local governmental i nfrastructure to promote community development and serv ices. 

Such an infrastructu re was not evident in New Zealand. Davey and Dwyer ( 1 984) 

concurred with an earl ier observation of the New Zealand Planning Council .  

In  the area of social services, as in other aspects of national 
development, there is unl ikely to be substantial development in 
the d i rection of decentral isation without the development  of a 
stronger and more rat ional structure of local and regional 
government able to assume greater responsibil ity in the allocation 
of resources (NZPC, 1 976 : 1 1 2) .  
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Moves to develop a stronger local government were u nder discussion and the debates 

about that process, e.g . ,  on  revenue sharing alternatives, wou ld come to p lay a 

dominant role in the political arena in the following years (See Boston, 1 988) . 

One of the major arguments in favour of decentralization and devolution was the demand 

for meaningful partnership with the community, broadly conceptualized during th is 

period as contribution to social service planning . Large bureaucracies were seen as 

alienating and unresponsive to local needs .  The research of Davey and Dwyer ( 1 984) 

led them to the significance of two aspects of participation which do not necessarily 

occur s imu ltaneously: participation in  decision making and participation in provis ion.  

Davey and Dwyer ( 1 984) noted that "the g reater the amount of participation ,  the more 

complex and time-consuming the process of decision-making tends to be" (Davey and 

Dwyer,  1 984 : 1  0) . Yet, 

Consu mer involvement should be encouraged for ideological 
reasons, as a recogn ition of people's right to participate and to be 
in control of their own living and as an antidote to dependency 
(Davey and Dwyer, 1 984 :58) . 

Whi le acknowledging that instances of both types of participation are part of New 

Zealand's social fabric, participation was not assessed as equal or equitable when 

examining the realities of representativeness on decision making bodies : 

More participation and self-help requ i re g reater input from 
c l ients ,  however ,  the lower income , less educated g roups 
g enerally have less t ime and fewer influential contacts to ensure 
the i r  particular needs are met .  The possibi l i ty of g reater 
inequal ity with more 'community based' services is very real 
(Davey and Dwyer, 1 984:51 ) . 

SOCIAL WORK 

Davey and Dwyer ( 1 984) v iewed professional ism and participation as m u tua l ly  

exclusive.  Social service professionals in health ,  justice and social welfare: 

Work on applying expert knowledge on the analysis and treatment 
of an individuals problem and see themselves as able to make the 
best decision (Davey and Dwyer, 1 984:1 1 ) .  
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The emphasis on the employment of educated professionals not only led to higher socio­

economic status for these g roups but had accentuated the class differences between 

professions and clients. Davey and Dwyer ( 1 984) asserted that anti-welfarism and 

anti-professional ism was evident in the g rowth of alternative health care faci l i t ies, 

advocacy groups and self-help g roups. 

The newly appointed Min ister of Social We lfare , aware of these contrary v iews, 

embarked on a programme of change by in itiating a series of ministerial reviews of 

existing structures and programmes. Among the init ial reviews commissioned was a 

review of the Social Work Training Counci l  (Min isterial Review Committee, 1 985).  

When the M in ister appo inted a Ministerial Review Committee, she s imultaneously 

requested that  the Social Work Train ing Counci l  prepare i ts own review of its 

activities. The self evaluation provided the Council with an opportunity to summarize 

its accomplishments during its ten year history ,  to comment on its inability to develop 

an extensive 'mosaic of educational opportun ities,' and to acknowledge the voluntary 

contributions of its members over the years (SWTC, 1 985). The Council noted its lack 

of funds, its dependency on Departmental staff secondments and the inadequacy of 

Department admin istrative support as major constraints in its achieving the objectives 

set out in its terms of reference. Despite these constraints, the SWTC had been 

supportive of the establishment of four un iversity-based social work programmes; had 

establ ished programme standards and completed a rou nd of accreditation of the 

univers ity based programmes ; had broug ht New Zealand Social Work i nto the 

international social work network; and had completed a number of research projects, 

the most notable of which was the Rochford and Robb ( 1 98 1 )  nationwide survey of 

social service personnel (SWTC, 1 985) . 

The Min ister ia l  Review Committee ( 1 985) was extremely critical of the Council 's 

emphasis on univers i ty based programmes and attacked the Counci l  fo r its 

preoccupation with professional education at the expense of pre-entry and special ized 

tra in ing  pro g rammes for youth and commun ity workers ( M in ister ia l  R e view 

Committee, 1 985) . The Committee cal led for the replacement of the Training Council 

with an Aotearoa Training Council that would emphasize the bicu ltural needs of New 

Zealand society and the training needs of voluntary workers (Min isterial Review 

Committee , 1 985) .  
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The M in isterial Rev iew Committee Report stimu lated fierce debate for its perceived 

anti-professional bias and its explicit emphasis on bicultural ism. Both Reports were 

submitted to the Min ister in June 1 985. The Min ister placed the Social Work Training 

Counci l  in  remission whi le she considered an alternative .  This decision dealt a 

devastat ing blow to the social work professional community already u nder strong 

criticism for its inabil ity to meet the social problems plaguing New Zealand society. l t  

effectively curtai led the·  university accreditation processes and the Certificate of 

Qual i f ication in  Social Work for ind ividual  social workers and threatened the 

sig nificant formal l ink with the international social work community (Brook, 1 988) . 

lt would be nearly two years before the Council on Education and Training in the Social 

Services (C ETSS) would be officially establ ished in late 1 986 (CETSS, 1 988) and 

nearly four years before the new Council leadership officially presented the work of the 

C ETSS to a major social worker's forum. In J uly of 1 989, C ETSS presented a major 

proposal for programme accreditation and validation to the New Zealand Social Workers 

Conference held in Palmerston North. 

B I C U L  T U R A L I S M  

The jo int efforts o f  government  departments t o  deal  with t h e  problem o f  

disproportionate Maori youth in government institutions led t o  the creation o f  the 

Maatua Whangai programme in 1 983. The Hui Whakatauira, held in 1 981 , had urged 

the Department of Maori Affairs to promote a programme to address this issue (Maori 

Economic Development Conference, 1 984) .  The Departments of Maori Affa irs and 

Social Welfare urged cooperation with the Department of J ustice for a comprehensive 

approach. The objective of the programme was to stem the tide of Maori young into 

government institutions through the development of whanau (extended family) support 

systems and whanau placements. The programme was funded by the three departments 

for an in it ial period , although the admin istrative responsib i l i ty was held by the 

Department of Social Welfare. The eight Maatua Whangai workers were sited in elected 

Department of Social Welfare District Offices. 

The same year the Maori Advisory Unit was established in the Auckland Regional Office 

charged with the responsiblity to advise the Department of pol icies, changes and needs 

re lating to Maori people with "a view to making changes and taking action" on al l  
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matters regarding Maori people including the staffing ,  recruitment and function of the 

department  and to consult with "the Maori community" ( D SW, 1 985d :3) . The 

establ ishment of the M aori Advisory Un it was significant because it  signalled the 

beginning of the Department's explicit commitment to Maori people ; a commitment that 

was later subsumed under a commitment to 'bicu ltu ralism . '  

lan Douglas noted the changes taking place in Pakeha-Maori relations in New Zealand 

society in the mid- 1 980's: 

As late as the 1 960's government policy towards the M aori people 
was very much predicated on the perceived need to fuse the two 
races; not j ust economically and socially, but physical ly . . .  [we 
have] begun to perceive a different vision of a radically mixed 
society based not on absorption of one race by the other, but on a 
re lationship of mutual respect, enabling each race to make its 
distinctive contribution to a community which would be the richer 
for upholding such distinctiveness (Douglas , 1 985 :1  05) . 

The g rowing support for bicu l tural ism demanded re-evalu ation of Pakeha-Maori 

relationsh ips in every sphere of l ife . In 1 985 the Department of Social Welfare was 

confron ted with two internal reports that questioned the val idity of its serv ice 

provision .  The first was the publ ication of the Report on Institutional Racism in the 

Department of Social Welfare: Tamaki-Makau-Rau (DSW, 1 985b) . This report had 

been officially in process for nearly two years, with a draft presented to the Maori 

community in November 1 984 and the revised edition circulated in May of 1 985. The 

report was prepared by nine women social workers in the Auckland Region who used the 

mandate of the State Services Commission's 1 983 recommendation that "Government 

Departments gather data on the ethnic composition of their staff" (quoted in DSW, 

1 985b) to legitimize their research . They shared a concern : 

About racism in Aotearoa (New Zealand] and in our Department. . . .  
The Department practices institutional racism . . . .  We have a 
responsibil ity to work for change within our organisation . . . .  This 
group is committed to a bicu ltu ral society . . . .  We believe that Maori 
people as the indigenous people of Aotearoa have a right to power and 
resources ( DSW, 1 985b : 1 -2) . 

The Report offered a comprehensive set of recommendations to the Department. l t  called 

for the establishment of an anti- racism train ing prog ramm e ,  monitored by Maori 

people as part of a request to the Maori people of Tamaki-Makau-Rau (Auckland) to 

develop their bicu ltural vision for the Department. 1t rejected the recommendation of 
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the State Services Commission for proportional staff representation on a national basis. 

I nstead, the Report recommended an ethnic composition of staffing in each work unit 

that reflected the consumer g roup being served. The Report cited the low number of 

M aori staff with in  the Department and cal led for an active Affi rmative Action 

Programme for Maori people based on accurate personnel data, train ing , and support 

systems. For such systems to be effective, the Report recommended job advertisements 

be bil ingual and changes be made to the State Services Commission criteria for 'merit 

selection' that would recognize biculturalism as equal in  value to work experience, 

personal qual ities and educational qual ifications ( DSW, 1 985b) . 

These recommendations were based on data that showed an inverse relationship between 

Pakeha/Maori staff to consumers and dominance of decision-making positions in the 

Department by Pakeha staff. The Report on Institutional Racism in the Department of 

Social Welfare ( 1 985b) asserted that the services provided by the Department were 

fundamentally racist in nature and concluded: 

The Department must become bicultural. To do this i t  [the 
Department of Social Welfare) must return power and resources 
to M aori people so that they may be equal participants in policy 
and decision making (DSW, 1 985b:38). 

The recommendations of the Report on Institutional Racism in the Department of Social 

Welfare were echoed in  the Maori Advisory Unit Report (DSW, 1 985d) issued shortly 

afterwards. The Maori Advisory Un it had been established in 1 984 in response to the 

recommendations of the Human R ights Commission and the Johnston Report ( 1 982) 

about the Department's pol icies in residential care. The Unit was commissioned by the 

Director-General to comment on the Department's capacity to meet the needs of the 

Maori people in relation to service del ivery. The Unit v iewed its task as bringing a 

bicu ltural perspective to the Department. I n  the i r  report, the U n it supported 

bicu ltura l ism "as the on ly  process towards a truly mu lti-cu ltu ral society" ( DSW, 

1 985d:S) . The Unit's Report noted the feeling of powerlessness in the bureaucracy and 

urged a process to 'humanize' the institution : 

H u m anity must  be pract ised internal ly before it can be 
implemented through services offered to the publ ic. Low wages in 
the  clerical system,  h igh  staff t u rnove r  i n  parts of the  
Department's operations, a fee l ing o f  powerlessness and  an 
inabil ity, or lack of encouragement to contribute ideas or feedback 
on Departmental policies and procedures which are perceived as 
u njust or unreal istic, rank h igh as part of the response we 



received from our korero [talks] with Department employees 
( DSW, 1 985d : 1 2) .  
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This fee l ing of powerlessness was particularly acute with Maori staff who felt they had 

to "leave their Maoriness at home . . . .  Being a Maori should be considered an asset, not a 

hindrance to one's work and opportunities within the Department" (DSW, 1 985c : 1 2-

1 3 ) . 

The Maori Advisory Unit Report ( DSW, 1 985c) dealt with the meaning and central 

importance of whanau in Maori society and its impl ications for Departmental pol icy 

and practice in benefit and service provision . The Report lamented: 

The practice of placing Maori chi ldren in Pakeha foster homes has 
been shown to be inappropriate but sti l l  occurs. This situation is 
being addressed in the Maatua Whangai concept, but unfortunately 
i nstead of be ing allowed to g row and develop is g ene rally 
floundering because it has been slotted into the presently existing 
structure as 'Maori fostering' ( DSW, 1 985c:1 4) . 

The stated primary objective was the development of a whanau which would "cater for 

al l  M aor i  chi ldren" ( DSW,1 985d : 1 5 ) .  The Report asserted that the contin ued 

institutionalization of Maori children and the nonrespect of Taha Maori and whanau in 

welfare institutions was racist. 

The Maori Advisory Unit Report (DSW, 1 985d) concluded by restating its commitment: 

( 1 ) To the concept of Maatua Whangai as an alternative model of welfare, (2) To the 

role of community development in ensuring that the responsibi l ity for providing care 

returns to the whanau , the hapu and iwi,  (3) To decentral ization of power and 

resou rces to whanau and community l inked groups, and (4) To the participation of 

commun ity members in the recruitment and selection of staff supported by adequate 

train ing programmes ( DSW, 1 985d) .  

These two reports were discussed at  the Assistant Directors of  Social Work Conference 

in October, 1 985. That Conference resolved to "to develop a viable, community-based 

social work service that is responsive ,  accountable, bicultural and sustainable" ( DSW, 

1 986b:25) . The Assistant Directors asserted that four principles were integral to the 

interpretation of the Department's mission : ( 1 )  Welfare: being able to establish and 

sustain,  social and cultural identity, (2) B icultura l ism:  including the recognition of the 

rights of the Tangata Whenua, (3) Community based services, and (4) Min imum 
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effective intervention ,  provided in the least intrusive form and at the lowest intensity 

necessary ( DSW, 1 986b) . 

This period, then,  saw the convergence of the themes advocating a sh ift away from state 

provision towards the provision of service in the voluntary and informal sectors . 

Decentral izat ion and devolution were seen as two mechanisms that could offer an 

alternative to central ized, bu reaucratized serv ice s .  The strength of the M aori 

community in demanding a voice and a role in the care of Maori youth was equalled only 

by an apparent wi l l ingness of the Department to respond to minority requests. There 

was , as wel l ,  some cynicism expressed that the  'buzz' words of participation 

comm u n ity,  bicul tural ism , etc . ,  and the numerous cal ls  for consultations in  the 

reviews were a smoke screen for a systematic dismantling of the welfare state (Davey & 

Dwye r,  1 984) . 

P ERIOD V :  

1 98 6  - 1 988 

TH E IM PLEM ENTATION OF THE R ESTR U CT U R I N G  

By the beginning of 1 986 the pace of  change was further accelerated by the  Fourth 

Labour Government's announcement of plans for several additional reviews in the 

coming year. Government departments under review in i ti ated extensive internal 

organizational, management, personnel and service del ivery changes in response to 

draft previews of the task force or review committee recommendations in an apparent 

attempt to maintain o rganizational integrity and credibi l ity . The stresses associated 

with sweeping change were apparent throughout the government service . The 

widespread adoption of corporate terminology, business management practices and 

short-term financial ly based evaluation systems meant that government departments 

which h ad been operating under a long-term serv ice ethic were now attempting to 

embrace a results oriented strategy in the struggle for organizational survival. The 

terminology was in marked contrast to the liberal language  of previous years. l t  is also 

important to note the high degree of simi larity in the recommendations of the various 

reports and reviews which indicated a consensus on the solutions, real or assumed, to 

the issues and problems under consideration. 



Table V I I  

SIGNI FICANT EVE NTS A N D  DOCUM ENTS 

Period V :  1 986 - 1 988 

THE I M PLEMENTATI O N  OF THE R ESTRUCTUR I N G  

1 986 Working Party Report: The Organisation of Social 

Work Services at the District Level 

Management Plan 

Social Advisory Council ,  Partnership: The Delivery of 

Social and Community Services 

Ministerial Advisory Committee on a Maori Perspective, 
Puao- Te-Ata- Tu: The Daybreak Report 

Ministerial Task Force publication ,  
Social Welfare Services: A Resource Book 

Driver and Robinson,  Voluntary Social Services, 

New Zealand Planning Council 

DSW funding to Community Volunteers cease 

"New Direction in Management: Communication, Formal 
Systems for Briefing and Consulting, • 

1 9 8 7  Social Security Act Amendment established the 
Social Welfare Commission 

Department of Social Welfare: Corporate Management Plan 

The budget announces review of defence, education, 
housing and social welfare adding to reviews in 
health and tertiary education already underway 

Social Welfare Services: The Way Ahead 

Council on Education and Train ing in the Social Services 
establ ished, reporting to Departments of Education 
and Social Welfare. 

National Community Workers Association formed with 
$15,000 grant from Department of I nternal Affairs 

1 2 6 
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Min ister of Social Welfare, Michael C ullen rules out  privat­
ization of welfare services in address to AMP 
Society's senior managers: "My g overnment 
accepts that it has a fundamental responsibil ity to 
prov ide for the welfare needs of a l l  New 
Zealanders, and there is no intention to reduce the 
range of serv ices and responsibil it ies currently 
undertaken by the Department of Social Welfare" 
(in 1 2  October 1 987 memo to all staff from J .  
Yui l l ,  Acting Director General) 

Performance and Efficiency in the Department of Social 
Welfare: Report of the Administrative Review 
Committee 

State Sector Act provided "greater opportunity to reward j good performance and strengthen management teams" 1 
Sharing Control: A Policy Study of Responsiveness 

and Devolution in the Statutory Social Services, State 
Services Commission 

OSW, Management. Plan, 1 988 

Equal Employment Opportunities, Management Plan 

Report of the Royal Commission on Social Policy: The 

April Report 

Future Directions for Social Work, DSW 
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I n  early 1 986, the Min ister of Social Welfare established a Task Force on Social 

Welfare Services. This Task Force prepared a document, Social Welfare Services: A 

Resource Book, which was circulated in Ju ly. The Task Force called for public 

submissions in a consultation process to be completed by 30 September of the same 

year. In  the foreword to the Task Force's discussion document, the Minister of Social 

Welfare stated : 

I have received many requests for a total review of social welfare 
services . . .  This government is committed to public consultation 
before [ital ics added] embarking on reforms (Ministerial Task 
Force on Social Welfare Services, 1 986:iv) .  

Yet, both the Management Plan (DSW, 1 986a) and the report of  the Min iste rial 

Advisory Committee on a Maori Perspective for the Department  of Social Welfare , 

Puao- Te-Ata-Tu ( 1 986) had been published within the previous  two month period . 
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Puao- Te-Ata-Tu, released the 8th of Ju ly 1 986, recommended sweeping changes in 

pol icy, structure and practice within the Department . This report, which became 

central to the restructuring strategies of the Department, was almost immediately 

referred to exclusively by its Maori t it le to symbol ize the Department's commitment 

to biculturalism. Many of its recommendations had already been in itiated as part of the 

Management Plan (DSW, 1 986a) released by the Department a few weeks prior to the 

release of Puao- Te-A ta- Tu. lt appeared the consu ltation process init iated by the 

M in isterial Task Force on Social Welfare Services had been pre-empted by the major 

policy, structure and practice changes announced in the Management Plan (DS W  

1 986a) and recommended by Puao- Te- A ta- Tu. ( M in isterial Advisory Comm ittee,  

1 9 8 6 ) . 

The implementation of the 1 986 Departmental Management Plan and Puao-Te-A ta-Tu 

(M in isterial Advisory Committee, 1 986) created mu lt iple stresses for al l  levels of 

staff as they attempted to cope with the operationalizing the recommendations. Extensive 

personnel changes were implemented in  Head Office including the reorganization into 

programme directorates with extensive staff redeployment and redundancies.  (See 

Appendix I V.) The pressures on the Department were compounded by a change in 

Minister in  mid-1 987 and the announcement of an Administrative Review Committee 

set up by Cabinet in Ju ly 1 987 to report di rectly to the Ministers of Social Welfare , 

Finance and State Services by the end of the year. The brief of the Admin istrative 

Review Committee was to recommend changes in management systems and "changes in 

the means of del ivery of department serv ices wh ich would improve efficiency" 

(Administrative Review Committee, 1 987:v). 

The first months of 1 988 were fi l led with speculations of the recommendations to be 

made by the Royal Commission on Social Policy set up the year before. Controversy 

reigned when the Min ister asked for the Commission,  originally scheduled to report in 

September, to report in Apri l .  Some argued that the Report was meaning less because 

major policies affecting social policy had already been set in place. The credibi l ity of 

the Government and its stated policy of consultation was under serious question and its 

actions would add to the serious rift in the Labour Party ranks over Roger Doug las's 

monetarist economic policies (Easton,  1 989). 

The Royal Commission on Social Pol icy ( 1 988) was a massive undertaking which 

util ized the community consultation process developed and refined during the numerous 
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previous reviews and task forces commissioned by the Fourth Labour Government. The 

five commissioners sat for eighteen months aided by ful l t ime and seconded staff from 

central and local government. The five volume report , though comprehensive and 

comprised of major discussion and research papers drawing on the extensive statistical 

data available, suffered by the Minister's demand for an early report . Withou t  

sufficie nt t ime to  debate and crystalize a clear framework o f  recommendations, The 

April Report, as it came to be known, was a muddle of conflicting ideas and belaboured 

discussion that reflected the ambivalence and diversity of New Zealand society. The 

Royal Commission did, however, clearly support the responsibil ity of the state in 

social service del ivery and funding (Royal Commission on Social Pol icy, 1 988, Vol 

1 1 : 6 5 9 ) .  

THE STATUTORY-VOLU NTA RY BALANCE 

A departmental Working Party Report on the Organisation of Social Work Services at 

the District Level (DSW, 1 986b) , offered that in their opinion that: 

The Department does not necessarily have to take a provision of 
serv ice ro l e  in every instance as at t imes it may be more 
appropriate to take a facil itative role enabling community groups, 
non-statutory organisations,  etc., to provide the serv ice , with the 
Department providing the necessary resources [ ital ics added] 
(DSW, 1 986b : 1  0) . 

The M inisterial Task Force on Social Welfare Services prepared the Resource Book 

(1 986) to faci l itate their public consultation process on the complex issues of the 

role of  the state in service provision .  The Task Force invited comment on "desirable 

re lationships between different sectors providing welfare serv ices" (Ministerial Task 

Force , 1 986 :34 :7 : 1  ) .  

The Task Force asserted that there was no longer a consensus that central government 

shou ld provide social services directly but foresaw a role for central government in 

overa l l  national plann ing and coordination of services;  in  research, monitoring and 

evaluation; and in establishing regu lations, standards, legal remedies and procedures. 

While further shifting of funds and decision-making power may be 
desirable, it can have disadvantages. Local prejudices may deny 
some people the social welfare services they need ; there is a lack 



of personnel with planning and research ski l ls at local levels; 
there is no agreement about what size populations should be served 
or what the boundaries of local areas should be (Ministerial Task 
Force , 1 986 :26 :6 : 1 8 ) .  

1 3 0 

The New Zealand Planning Council, however, continued its strong support for the shift 

o f  respons ib i l i ty toward i ndividu a l  and com m u ni ty  re spons ib i l i ty i n  its 

recommendations for: 

A col lective approach at the community level with the state not as 
a provider but as a supporter and funder of services. The emphasis 
differs from a wel fare approach in advocating  sh ared 
responsibi l ity fo r caring (Davey, 1 987:42) .  

But  Davey ( 1 987) , writ ing under the auspices of the Planning Counci l ,  wen t  on to 

argue that the P lanning Council's position did not suggest a wholesale shifting of service 

provision to the voluntary sector. Instead , she insisted that the Planning Council 

supported a differential approach that would assess the appropriateness of the type of 

del ivery system or admin istrative structure, dependent on the desired outcome. A 

differential approach wou ld produce the maximize efficiency and effectiveness within 

the principles of socia l  service practice (Davey , 1 987) . This was a clearly a 

cautionary note issued by the Planning Council in response to rising expectations for 

voluntary sector provision. 

The state, according to Davey, would also be responsible for setting minimum standards 

and a minimum level  acceptable in service provision. She argued that : "There is 

evidence of some movement towards this goal over  recent years" (Davey, 1 987:49) and 

that the resistance to the shift came from the paternal istic and self-perpetuating 

approach of most government services. 

While the advantages of the shift may be small g ains to a lot of 
people ,  the losses are concentrated and felt by influential and 
articulate groups. The attitudes of professionals who have a vested 
interest in welfarism and fear a lowering of standards produce 
significant barriers ,  e .g .  mental health professionals who oppose 
the use  of funds for 'drop in '  centres and preventat ive 
programmes, teachers who fear radical changes in  curricu lum 
(Davey ,  1 987: 43) . 

The major role of the state, Davey contended, was in the setting of objectives for social 

policy. This involved ensuring adequate income throug h some system of income 

d istribution ,  the promotion of national growth through macro-economic policies and the 
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provision of a 'safety net' for income support. Social objectives could be met through a 

differential approach that included sharing costs of serv ice between the state, the 

community and the user: 

lt can no longer be assumed, however, that central government 
will itself provide the full range of serv ices,  or that it wil l  fully 
fund them even if other agencies deliver them . . . .  This will mean 
using the resources of central government, local government, the 
voluntary sector ,  geographical communities and communities of 
interest, the commercial  sector ,  households,  fam i l ies and 
individuals (Davey, 1 987 :53) . 

Such an argument demonstrated strong support of welfare pluralism and of Hadley and 

Hatch's Participatory Model (Hadley and Hatch , 1 981 ). Consider that for the fiscal 

year 1 986/87, the Department was allocated the largest single vote in the Budget, and 

distributed benefits to one and one half mi l l ion citizens of New Zealand's 3.4 mi l l ion 

people.  Yet, less than 3% of the total of $6 , 1 75 mil l ion was allocated to social work 

services (DSW, 1 987a) . Of that $ 1 1 0  m i l l ion ,  $60 m i l l ion was a l located to 

community agencies (Administrative Review Committee ,  1 987:52) . This meant that 

$1 of every $3 in the social serv ices/social work budget was distributed through non­

statutory groups and organisations. This indicated the existence of a strong commitment 

to the voluntary sector. The contribution of the voluntary sector to serv ice provision 

has been insufficiently chartered and acknowledged (Oi iver,  W., 1 98 8 ;  Tennant, 

1 9 8 9 ) .  

Rob Laking, as the incumbent Deputy Director-General : Policy and Services of the 

Department of Social Welfare during this period presented a paper in which he argued 

that, despite the criticisms of government department's al leged internal rig idity , lack 

of responsiveness to client demands and the allegations that the private sector can do 

better,  the state has a role to play "when the state is acting to redistribute income or 

protect individual and community rights" ( Laking , 1 987:1 38) . 

While at the beginning of 1 987, Davey ( 1 987) was argu ing that it cou ld no longer be 

assumed the state would provide full range of services, The M inisterial Task Force in 

its Ju ly publication, Social Welfare Services: The Way Ahead, asserted : 

There appears to be no widespread consensus at present on the 
appropriate degree of collective responsibil ity . . .  [ the Task Force 
view is] that a h igh  degree of col lective responsibi l ity is  
appropriate . . . .  We believe that government should undertake a 



pro-active role in directing social policy toward the ends of equity 
and the pursu it of wel l -being fo r al l  its citizens (M in isterial 
Task Force, 1 987:4) . 
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Despite this view, the Task Force asserted that a mixed system of welfare provision 

was "a long-establ ished part of our h e ritage" and u rged central government's 

continuance as "funder, provider, planner and regulator of services" (Ministerial Task 

Force, 1 987:40:6:4). The Task Force visualized the direct provision ro le of the state 

would be l imited to statutory and social control functions. 

We recommend that the government sector continue to play a 
substantial role in service de livery . . .  in the direct supply of 
service for social control purposes . . .  and in providing what we 
descr ibed as essent ial serv ices ( M in ister ia l  Task Force, 
1 9 8 7 :4 2 : 6 : 6) . 

Although, the Task Force defined essential services rather broadly, the term , essential 

services, was interpreted as referring to chi ld protective services and youth justice as 

the primary focus for Departmental di rect service provision. 

The Task Force reaffi rmed the ro le of non-statutory providers, specifying that the 

voluntary sector had a significant ro le in complementary or supplementary serv ices, 

e . g . ,  self-re al ization services, perso nal  counse l l ing , personal development  of 

individuals , g roups, iwi, or  communities but certainly did not whole-heartedly endorse 

the community-care or even the community based services to the extent expressed in 

the Planning Council documents. The Task Force expressed concern about the possible 

abuse of informal care giving : 

In formal care should be an option only when it is voluntarily 
entered into, when informal careg ivers are comprehensively 
supported and where some of the costs of giving care are offset 
(M in iste rial Task Fo rce , 1 987 :47 :6 :27) . 

The Min isterial Task Force of Social Welfare Services (1 987) , then, was clearly 

apprehensive of the wholesale transfer of service provision and care responsibi l it ies to 

voluntary agencies and informal care givers although generally supportive of welfare 

p l u ra l i s m . 
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The February publication of the New Zealand Planning Council (Davey, 1 987) restated 

the Planning Council's support for a shift to commun ity-based serv ices with an even 

stronger support for community-care and informal caring systems:  

Studies in New Zealand show that kinship systems are sti l l  strong 
and probably more flexible than state programmes. They are also 
more appropriate in the supply of emotional and cultural support. 
The largest amount of caring and personal services is sti l l  carried 
out  informally by famil ies and kin,  often with l ittle back up or 
rel ief from social service agencies (Davey, 1 987:21 ) .  

Davey ( 1 987) once again stressed t h e  growth in locally-based programmes and 

community care programmes such as rape crisis centres, women's refuges and Maori 

train ing and employment in it iatives ,  as reflective of the abi l i ty and desire of 

communities to define their own needs and plan their own services (Davey and Dwyer, 

1 984) . (Note that in the 1 986/87 fiscal year the forty-seven refuges affil iated to the 

National Collective of Independent Women's Refuges formed in 1 979/80, received $1 .8 

mill ion from the Department [DSW, 1 987a]) .  

Although the government seemed to be sh ift ing the balance of the burden of  d irect 

services provision to the voluntary sector, the government signal led its intention to 

remove the tax deduction of contributions to charities and to tax income from the 

investments of voluntary agencies. This proposal drew a sharp outcry from a sector 

already pressured by reductions in income and increased requests for service . Max 

Abbot in  h is Editoria l  to the Mental Health Foundations publ ication (Abbott, 1 988) 

argued that such a move would be the death of the struggl ing voluntary sector. The 

government delayed action on the proposal but the legacy of the th reat contributed to the 

cynicism of the voluntary sector about the motives of the government with regard to the 

funding and provision of social services. The Royal Commission strongly supported the 

central role of the state in the provision of social services while offering a clear 

acknowledgement of the contribution and the continu ing ro le for the voluntary in the 

provision of services (RCSP,1 988,Vo l . l l :659) . 

SERVICE DELIVERY 

The Min isterial Task Force on Social Welfare Services ( 1 986) noted that there were 

many other consumer concerns (e .g . ,  the inf lexibi l ity of government services and 

funding , the availabil ity of casework serv ices to the exclusion of g roup and community 
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work) , some of which were being addressed by other task forces such as those on 

income maintenance, health benefits and accident compensation. "Considerable effort is 

being made to ensure coordination and consistency [italics added] of approach between 

the task forces" (Min isterial Task Force, 1 986:.3: 1 : 1 2) .  The effect of such efforts to 

ensure coordination and consistency may have stifled critical debate on proposed 

solutions to the issues facing the social services. 

The coordination efforts were ev ident in the interlocking task force and review 

committee memberships and the similarity of recommendations.  For example,  in the 

Department of Social Welfare's 1 986 Management Plan, the first such formal 

management plan issued for the fiscal year 1 986-1 987, the D irector-General stated 

that in his attempt to meet the organizational goal of the Department he had been : 

Grappl ing with two sets of problems: (I) how to create a structure 
for the organ isation that wi l l  make major improvement to the 
del ivery of serv ice poss ib le  and, (2) how to deve lop the 
Department as an organisation (DSW, 1 986a : 1 ) .  

The decisions h e  took were to regionalize the Department based o n  the guiding principle 

of bring ing the decision making closer to clients and staff ( DSW, 1 986a) . This was to 

be accomplished by delegations of authority to District Offices for maximum autonomy 

and a programme of consultation with staff on organizational detail. The second set of 

decisions, grouped under the heading of 'Organisational Development' and utilizing 

business management terminology, indicated the adoption of management performance 

criteria, the creation of a corporate (ital ics added) identity , a formal system of 

briefing and consult ing and a renewed commitment to train ing ( DSW, 1 986a) . These 

in it iatives paral lel the recommendations of the Min isterial Advisory Committee on a 

Maori Perspective ,  Puao- Te-Ata-Tu ( 1 986) , which was released just weeks later, in 

June, and on which the Director-General of Social Welfare sat as a member. 

The May 1 986 Departmental report, The Organisation of Social Work Services at the 

District Level, recommended that programmes and activit ies of  the Department be 

community-based and established in partnership with the cl ient and client group. The 

same month, the Social Advisory Council (SAC) , under the auspices of the Department of 

Social Welfare, publ ished their report on Partnership: The Delivery of Social and 
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Community Services, which attempted a balanced assessment of the strengths and 

weaknesses of community-based services. 

1t has often been argued that the provision of services through 
non-statutory organisations is both cheaper and more effective 
than through Government departments . . . .  1t is far from obvious 
that these generalisations are justified. Dedication, innovation and 
f lex ib i l i ty are evident in many statutory agencies ,  as are 
restriction on financial resources, dependence on the qual ity of 
personnel available, and unevenness of provision from one locality 
to another. Nor are a l l  non-statutory agencies free of 
bu reaucracy or of inflexible commitment to establ ished ways 
(SAC, 1 986 : 1  0 ) .  

The Social Advisory Council concluded its report by acknowledging that "the welfare 

state is simply not able by itself to provide all the social and community services" 

(SAC, 1 986:89) for the people of New Zealand and u rged recognition of the contribution 

of the non-statutory sector and the development of a "more equi table and productive 

partnership in the delivery of social and community services" (SAC, 1 986:89) .  This 

theme of unequal partnership was further developed in the research carried out under 

contract to the New Zealand Planning Council by Driver and Robin son ( 1 986) . The 

Driver and Robinson report suggested that : 

Voluntary agencies and informal groups usu al ly take on the 
difficult developmental, preventative and non-institutional social 
service act ivit ies while being denied the on-going funding and 
other forms of assistance that are necessary for th is to be done 
effectively. lt seems that 'cost saving' has often replaced 'cost 
effectiveness' in government's re lationship with the voluntary 
sector and th is  has been cou nter-productive in prov iding a 
genu ine alternative to institut ional social serv ices ( Driver and 
Robinson, 1 986 :55) . 

Driver and Robinson ( 1 986) recommended that fie ld staff move to a supportive and 

advisory role  and establish consumer i nvolvement with the community group as a 

criteria for funding . Nevertheless, it is noteworthy that this recommendation assu med 

the continued responsibility of government for funding of social services. This is a key 

point, for in all of the discussions regarding decentralized, community based services, 

it was assumed that central government would continue its historic role as the funder 

of social services. For example,  in the foreword to the Driver and Robinson report 

( 1 986) , the Chairman of the P lann ing Council stated the Council 's support for 

decentralized social services "matched by appropriate funding and support systems" 

(ital ics added) (Driver and Robinson , 1 986: Foreward) .  The Council , the Chairman 
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stated, asked the authors of the report to study "the ways in which resources from 

taxpayers are made available to voluntary and community groups" without commenting 

on the fundamental question of the extent of government funding which he contended was 

an issue for public debate on social pol icy (Driver  and Robinson,  1 986 :  Foreward) . 

The Chairman, however, reiterated the Council's support for an alternative model of 

social service delivery .  

T h e  traditional welfare state model of services designed, funded 
and delivered by central government departments is only one of 
these ways. Particu larly in  a society undergoing considerable 
change and increasing its cultural and regional diversity, there is 
c learly a useful ro le for a more f lexible and decentral ized 
approach through local g roups ( Driver and Robinson ,  1 986, 
Forward ) .  

Driver and Robinson ( 1 986) reviewed several decentralized and/or devolved funding 

schemes in existence (the Community Organisation Grants Scheme being the only one in 

the Department of Social Welfare) and noted that governmental departments have been 

responsive to calls for decentralized funding and community participation .  They noted, 

however, that the proliferation of these schemes without interdepartmental cooperation 

may have negative secondary effects: 

Already there are signs of consultation 'overload' and the prospect 
of setting up and servicing a variety of local advisory and funding 
al location committees, each relating to a different department, is 
u nl ikely to be welcomed . . . . The most crucial factor in any 
consu ltation is that it be honest [sic) . . . .  Many groups felt that 
policy directions had been decided in advance . . .  Real consultation 
m ust begin with a question requiring a response, not with a 
decis ion req u i ri ng co nf i rmat io n  ( D river  and R o b i n so n ,  
1 9 8 6 : 2 7  , 5 3 ) . 

Puao- Te-A ta- Tu (Min isterial Advisory Committee, 1 986) was to have a pervasive 

impact on service del ivery in the Department. Puao- Te-Ata-Tu (Min isterial Advisory 

Committee, 1 986) recommended major organizational changes within the Department 

of Social Welfare to provide a direct mechanism for the community in general, and 

Maori people in particular, to participate in policy making . These goals were reflected 

in the key recommendations of the report which became the criteria for evaluating and 

implementing subsequent changes in the Department. 
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Puao-Te-Ata-Tu (M in isterial Advisory Committee ,  1 986) recommended abol ishing 

the Social Security Commission and replacing it with a Social Welfare Commission 

whose membership would be composed of four principal officers of the Department, two 

people nominated by the Min ister of Maori Affairs after consultation with tribal 

authorit ies ,  and two people nominated by the M i nister of Women's Affai rs. The 

Commission was to have a broad based advisory and consultative role. Secondly, it 

recommended the establishment of locally based District Executive Committees (DECs) 

and Institutional Management Committees ( IMCs) comprised of community nominated 

members appointed by the Min iste r .  The responsibi l i t ies of these commun ity 

committees would be to assess community welfare projects and to monitor and review 

the Department's services. These local committees would report d irectly to the Social 

Welfare Commission (For a summary of the recommendations of Puao-Te-Ata-Tu see 

Appendix VI I ) .  Yet these recommendations had been proposed in the Management Plan 

(DSW, 1 986a) , and the implementation of decentralization and reg ional ization 

initiated prior to the release of Puao- Te-Ata- Tu (Ministerial Advisory Committee ,  

1 9 8 6 ) . 

Davey ( 1 987) , i n  her report publ ished under the auspices of the New Zealand 

Planning Council ,  argued that decentralization would not necessarily guarantee better 

democracy or bette r services. Whi le noting that several govern ment departmental 

initiatives could be examples of decentralization :  

Rea l  change must involve devolut ion ,  wh ich is defined as the 
transfer of powers and resources from one agency to another. lt 
goes further than delegation and envisages a real sh ift of power and 
a considerable increase of autonomy at lower or outlying levels 
( Davey , 1 98 7 :48-49) . 

Davey points to the moves to devolve functions to the iwi� authorities as a positive step 

toward this goal. 

The Min isterial Task Force on Social Welfare Services ( 1 987) advocated the retention 

of national funding where the monitoring and control of resources was important for 

reasons of equity and efficiency. 

However, even where national programmes are required, most of 
them need to be administered local ly (delegated) so as to take 
advantage of local knowledge and be more accountable to the 
commun ity (M in isterial Task Force,  1 987:36:5 :25) . 
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The Task Force did endorse a two-tier funding system by the Department with the first 

tier to national programmes providing essential service . Second tier funding was a 

block allocation to districts on a modified population basis. The disbursement of second 

tier funds was dependent on local decision making for local needs. Second tier funding 

would be for programmes, not agencies, and was to be aimed at encouraging maximum 

flexibil ity and responsiveness to local needs. The Task Force comment that effective 

devolution wou ld be dependent on "a knowledgeable, skilled, interested and committed 

community" (Min isterial Task Force , 1 987:53 :7 .9) wou ld seem to imply uncertainty 

of its existence. Driver and Robinson ( 1 986) in their rev iew of voluntary funding had 

raised similar questions about the capability of the commun ity to meet the expected 

demands. 

The Administrative Review Committee ( 1 987) argued for the "greater provision of 

services in the community with the Department acting mainly as funder or regulator" 

(Admin istrative Rev iew Comm ittee ,  1 987:9 :9 : 1  } .  The  Adm i nistrative Review 

Committee endorsed the two t ier approach of the Ministerial Task Force ( 1 987) but 

cal led for a sharper demarcation of functions. As well , the Admin istrative Review 

Committee : 

C learly d ist inguished the separate ro les of funder and provider 
[which] avoids the confl ict of interest and the r ig idit ies and 
confusions that occur when the two are combined (Administrative 
Review Committee, 1 987:55 :9.2.8) . 

The Department would be responsible for funding both providers and consumers;  for 

evaluation,  monitoring and setting of standards; for coordination of services/planning, 

policy planning ; and for direct services such as child protection and court related work. 

Direct service responsibilities would fall to the state only under specific conditions. 

Only where improved financial costing methods recommended in 
this report show that direct provision wou ld clearly be more cost 
effective than contracting to the non-governmental sector. The 
Department would also need to retain direct service provision 
w h e re t h e re are no co m m u n i ty  prov i d e rs ava i lab le  
(Admin ist rative Review Committee, 1 987:54 :9 .2 .6 ) .  

The Permanent Heads of Social Service Departments ( I nternal Affairs, Social Welfare, 

Labour ,  Women's Affairs J ustice, Maori Affairs, Education , Health ,  and National 

Ubrary) requested the State Services Commission establish a task group to examine the 
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issues of devolution under the mandate of Recommendation 1 3  (c)of Puao-Te-Ata- Tu 

(Min ister ia l  Advisory Committe e ,  1 986) . The Task G roup on Devo lut ion was 

established in May 1 987 and presented i ts report in February 1 988. The Task Group 

concluded that: 

Power sharing through devolution is only one of a number of 
means of better meeting client's needs and it should not [ i ta l ics 
added] be automatical ly considered to be the preferred way of 
achieving this aim (Task Group on Devolution,  1 988:4). 

The Task Group expressed the opinion that the emphasis on money in power sharing 

negotiations was proving a d istraction from the more substantive policy issues. "The 

process of sharing power with cl ients. . . might actual ly increase (sic) social 

disadvantage" of minority interests and the Task Group noted a growing disenchantment 

with implementing pol icies without di rect community input (Task Group on Devolution,  

1 988) . Furthermore , the Task Group explored the m u lt ip le motives underly ing 

support of devolution and cautioned that devolution could be an 'easy way out'  for 

unresponsive organisations. The Group cautioned that devolution could be used as a cost­

saving device, as a means to discredit participation in service del ivery, or as a way of 

governm ent saving overheads by using volunteer comm u n ity labour rather  than 

salaried government staff (Task Group on Devolution,  1 988) . 

The v iew of the Royal Commission ( 1 988) concurred with that of the Task Force on 

Devolution and offered a clarification of the concept by warning that devolution is too 

often used: 

To refer to the transfer of responsibil ity for social services to the 
community ,  rathe r  than to commun ity participation in decision 
making about social policies ( Royal Commission on Social Policy, 
1 9 8 8 : 844 ) . 

The Royal Commission expressed concern that those groups that reflected communi ties 

of interest rather than geographical communities would be disadvantaged in local 

decision making because their numbers in any one local ity might be insufficient to 

insure representation in  local decision making . 

The Administrative Review Committee ( 1 987) viewed the replacement of the Social 

Work D ivision and the Benefits and Pensions Division by the Programme and Services 

Divisions ( DSW, 1 987c) as reflecting a "consumer orientation" (See Appendix X I I I  for 
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a copy of the 1 987 Organisational Chart) . The Administ rative Review Committee 

supported the implementation of the recommendations of Pua o - Te -A ta - Tu 

(M in isterial Advisory Committee, 1 986) in the creation of the Social  Wel fare 

Com m ission , the Dist rict Execut ive Comm ittees,  the I nst i tut ional M anagement 

Comm ittees and regionalization as attempts to provide mechanisms for the participation 

of the community in the departments policy and service delivery .  The Admin istrative 

Review Committee,  however, argued against dual accountability :  

While we agree that there are a numbe r  of  areas where individual 
employees and the Department as a whole have important 
obligations to consumers, we do not feel they they can or should be 
directed by or accountable to consumers (Admin istrative Review 
Committee ,  1 987:71 : 1 0 .3 .7) .  

Instead, the Admin istrative Review Committee argued for a clear distinction between 

accountability within the organization and responsiveness to consumers [ital ics added] 

to avoid the conflict of interest and reduced efficiency that resu lts from dual  

accou ntabi l i ty systems (Administrative R eview Committee, 1 987) . l t  u rg ed the 

adoption of participatory management throughout the Department to replace what the 

Admin istrative Review Committee refered to as an admin istrative management model 

prevalent in  the government service (Admin istrative Review Committee, 1 987) . (The 

Review Committee's definition of the admin istrative management model is discussed in 

Chapter Five) . They recommended a team approach with maxim ization of the delegation 

of authority already to enhance effectiveness at every level of the Department. Such 

changes would require attention to improve the level of managerial ski l ls  and support 

participation through training and recru itment in itiatives. 

The Task Group on Devolution ( 1 988) considered participation with the community in 

terms of responsiveness. The term 'responsiveness' was used throug hout the 

Department's documents of this period as distinct from 'accountability'. The Task Force 

cited the OECD's public management concept of 'responsiveness' which defined the 

concept as possessing four  key dimensions : (a) comprehensibi l ity of policies and 

programmes to cl ients, (b) access of cl ients to services that meet their needs , (c) 

relevance of policies and programmes to cl ients, and (d) the abi l i ty of cl ients to 

participate in the design,  del ivery and evaluation of programmes (Task Force on 

Devolution, 1 98 8 :6 ) .  
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In  order for the responsiveness of the existing social services to be increased, The Task 

Group suggested four specific actions. The Task Group recommended the enhancement of 

information and advocacy services targeted at disadvantaged clients. Secondly, it 

suggested the establishment of 'user groups' at the local level whose role would be to 

monitor and report on local and national social service programme de l ivery and 

recommended the development of agency networking mechanisms with local level data 

sharing. And, lastly, the Task Group suggested the introduction of a "responsiveness 

development programmes" across government (Task Group on Devolution, 1 988 :7) . 

When the Department of Social Welfare's Director General wrote the Management Plan 

for 1 988, he signed it for the first time as 'Chief Executive'. This action reflected his 

status change under the State Sector Act of 1 988 indicating that he no longer enjoyed the 

full protections of a state servant but had entered into a contractual agreement with the 

government as employer. In the 1 988 Management Plan, he accepted the directives of 

the Administrative Review Committee by reiterating : 

The Department of Social Welfare is accountable 
Minister for the efficient performance of its Mission .  
to] be responsive [sic] to its clients ( DSW, 1 988d :8) . 

[sic] to its 
. [and is 

The task facing the Department was how to be both accountable and responsive when the 

two objectives met in inevitable conflict. The Task Force on Devolution drew on the 

concepts of representative and participatory systems of democracy advanced by Hadley 

and Hatch ( 1 981 ) to urge a shift toward more participatory forms of policy making . 

SOCIAL WORK 

The Department's Working Party on the Organisation of Social Work at the District 

L e vel had issued their report in May of 1 986. The Working Party acknowledged 

awareness of the proposed regional structure, the i ntended pol icy move toward 

maximum delegation of authority to the districts, and the intention to develop a planning 

capacity that distinguishes between resourcing and provision. The report however, 

pointed out that: 

The u nannounced arrival of CM [Circular Memo] 1 986/82 on 
Regional Office Staffing at the end of this exercise created 



confusion . . .  There was insufficient explanation to make sense out 
of the l ines of accountabi lity (DSW, 1 986b:6). 

To add to the unsettled feeling among the social work staff: 

1t is perhaps relevant to note that while many recommendations 
identif ied i n  the Rev iew of the Socia l  Work D iv ision in  
December,1 982 have been met, the underlying issues relating to 
clarity of purpose and direction remain and have been intensified 
in the  i n te rven ing  years . Staff are fee l i ng  increasingly 
undervalued ( DSW, 1 986b:2) .  
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The Working Party described itself as welcoming the proposed changes in the role  of 

Head Office from Operations to Policy Development. This move was seen as a strategy to 

mitigate the high levels of stress in the District Office level decision making process by 

increasing District autonomy, through removing Head Office's di rect involvement in 

District Office functions. 

l t  was the opin ion of the Working Party (DSW, 1 986b) that social work resou rces 

were being progressively redi rected toward preventative work using comm unity 

development processes (a trend that was to be reversed in the withdrawal of funding for 

comm unity development activit ies in the budget d irectives issued in 1 988).  The 

Work ing Party cautioned, however, that organ izat ional structure and procedures 

inhibit community development activities (a phenomenon noted by Black, et al., 1 983) 

because that type of work was not accounted for in  workload allocations. Also, the 

results of community development activities were difficult to assess in the quantitative 

terms characteristic of the newly adopted management evaluation systems. Driver and 

Robinson (1 986) contended that their extensive com m unity consultation revealed a 

remarkably high level of agreement for a more community oriented and supportive role 

for statutory agencies: 

What was surprising was the degree to which departmental staff 
agreed with the criticism . . .  Nonetheless, there was a feel ing of 
uncertainty as to whether involvement in the local community was 
approved by Head Office and a fear of ra is ing community 
expectations too high .  The lack of funds and other resources and the 
statutory responsibi l ity for assessing programmes and policing 
standards has limited the move toward a supportive role (Driver 
and Robinson,  1 986:42) . 
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These observations add confirmation to the findings of Black, et al. ( 1 983) on the 

dominance of individual casework and the resistance to implementing other social work 

intervention strategies in statutory agencies. 

The recommendations of the Admin istrative Review Com mittee ( 1 987) included 

sweeping reforms for Departmental social workers. The Administrative R eview 

Committee urged a steady, extensive reorientation of resources to a community services 

model .  The Committee recommended a service delivery model which would be: 

Staffed with people who have the appropriate ski l ls ,  rather than 
the large social work operation that exists at present. . . rather 
than the present predominance of casework ski l ls ,  a shift [ in] 
ski l l  areas wi l l  be requ i red (Administrative R eview Committee,  
1 9 87 :65 : 9 . 9 . 2 } . 

Such a sh ift would require social workers to acquire (a) l iaison ski l ls with Pakeha 

agencies, the Maori commun ity and iwi authorit ies, (b) serv ice and programme 

plann i ng and development expertise and (c) experience in contract development and 

administration of funding . The combination of the recommendations of the Min isterial 

Task Force and the Admin istrative Review Committee had the effect of further deepening 

the crisis of confidence in statu tory social workers, who had since 1 982 been under 

serious criticism from the Maori community for their monocu ltural practice and their 

emphasis on direct practice of individualized casework. 

The Principal Social Worker, in an attempt to provide leadership and restore a sense of 

direction and purpose with the social workers in the  Department,  presented a 

discussion booklet to the Assistant Directors (Social Work) Conference in August 1 988 

(See Appendix XVI ) .  In the introduction to the document, she acknowledged that: 

The practice of social work is undergoing a radical change. 
Acceptance of the principles of Puao-Te-Ata-Tu i mpl ies that 
every famil iar role and activity needs to be re-examined in light 
of a partnership of decision making and resource sharing with 
the community, and in particular with Maori whanau,  hapu and 
iwi (DSW, 1 988c: 1  ) .  

The Principal Social Worker made a clear challenge to her department to acknowledge 

that the task of fixing perceived shortcomings in social work was a dual responsibil ity .  

Social Worker's strive for excellence in their practice , but they 
depend on managers to provide adequate supervision , train ing and 



resource allocation and good social work practice can be effective 
only when it is supported by good management and informed by 
clear pol icy (DSW, 1 988c:1 )  

I 
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The Principal Social Worker noted that many changes had occurred in  social work 

practice i ncluding the development of cultural ly sensitive practice models,  the 

establ ishment of Maori and Pacific Is land teams, the involvement of local iwi in 

recruitment and selection of staff, and the development of strong l inks with the Maori 

community through Maatua Whangai. 

The increasing pattern in service delivery is to promote and fund 
preventative community-based serv ices.  Department policy on 
funding of local service is for decisions to be made locally, with 
g u idel ines set national ly to ensure comprehensiveness and 
equ itable provision.  . . The Department's social workers wi l l  need 
new skills in coordinating the development of local resources and 
. . . in setting and maintaining standards in training, practice and 
accountabi l ity ( DSW, 1 988c, Appendix 8 :2,8-9) . 

During this period the social work profession was sti l l suffering by the M in isterial 

decision to place the Social Work Training Council in remission in 1 985 and then to 

replace it with a new council which took years to establish. Meanwhile , certification of 

individual social workers and accrediting of training programmes were left in a state of 

uncertainty. As wel l ,  the New Zealand Association of Social Workers was strugg ling 

with demands that it respond to the calls for the development of a bicultural code of 

practice. The years 1 984 - 1 988 were years of struggle for the Association ,  with few 

funds, no fu l l- t ime admi n istrative staff seconded from the D epartment ,  and a 

dimin ishing membersh ip accelerated by the loss of two ident if iable groups. The 

community workers formed their own association in 1 987. With funds provided by the 

Department of Internal Affairs, the Community Workers Association held a national 

comm u nity workers h u i  and establ ished local ized modular training programmes 

(Aotearoa Community Workers Association,  1 989).  

Also, there was predictably, growing support for a Maori Caucus within the Association 

of Social Workers. Although in itially formed within the Association ,  the Maori Caucus 

formally left the Association in late 1 987. The Maori Caucus retained a loose affil iation 

with the New Zealand Association of Social Workers (NZASW, 1 98Gb) . NZASW did 

conti nue to provide the Journal ,  newsletters and leadersh ip  to the g eneral 

membership during th is period. The Association was to experience a resurgence of 

membership and strength in 1 989 with the licensing proposals of the the Council for 
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Education and Training in the Social Services; with their own initiative of a Certificate 

in Competency ; and with the renewed interest in cl in ical practice in the voluntary and 

the developing private sectors. But 1 988 was a depressing year for the association with 

minimal investment in its activities by its members and a very u ncertain future. 

B I C U LT U R A L I S M  

The Department o f  Social Welfare's Management P lan, 1 986, was the first formally 

publicized plan in the Department's h istory and included in its M ission Statement a 

commitment to: 

Maintain a department which is efficient and flexible in operation , 
eth ical and sensitive to the needs of clientele and staff, and which 
provides se rv ices wh ich are cu l tura l ly  appropriate ( DSW, 
1 9 8 6 a :5 ) . 

The particular needs of Maori people were recogn ized not only as a goal in serv ice 

del ivery but as part of the overall plan for the Department.  Bicu lturalism, however, as 

a specific goal within the Department was not expl icitly endorsed i n  the  1 986 

Management Plan. 

The Working Party on The Organisation of Social Work Services at the District Level 

rendered the opinion , in their  report issued in M ay of 1 986 ,  that "the principle of 

bicu ltu ral practice has been adopted" by the D epartment's social workers and 

recommended that the Department's top management officially adopt the principle of 

cu ltural appropriateness of service. The Working Party also recommended that a Maori 

Advisory Unit be established in each regional office "to enhance the cultural sensitivity 

in staff and provide a Maori perspective on policy, programmes and procedures" (DSW, 

1 9 8 6 b : 1 7 ) .  

The M i n isterial Adv isory Committee on a Maori Perspective fo r the Department of 

Social Welfare had been established by the Min ister of Social Welfare in Ju ly of 1 985 

with the expectation that it would use the community consultation process and report 

with in six months. In fact, the report, P u a o - Te-A ta - Tu ( M inister ial Adv isory 

Committee, 1 986) was not to be publ ished unti l  J une 1 986 after the Working Party 

Report on "The Organisation of Social Work Serv ices" ( 1 986b) and after the DSW, 



1 4 6 

Management Plan , 1986 was released. The Min isterial Advisory Committee had seven 

members including John Grant, the Director-General of Social Welfare. Between 1 7  

August 1 985 and 7 April 1 986, the committee he ld a total of  s ixty-nine meetings, 

thirty-nine of which were on marae or in commun ity venues. One-thousand-twenty­

four verbal  subm issions were heard and 267 written s u bmissions received 

(Ministerial Advisory Committee , 1 986 :Appendix :40) 

In the i r  report, the M inisterial Advisory Committee ( 1 986) stated their  v iew that 

although they were reporting on the Department of Social Welfare, their comments 

were equally valid for all government departments. 

A main thrust of our report is therefore to do with co-ordination 
of resources among departments and the transfer of authority over 
the use of those resources to the consumer (M inisterial Advisory 
Committee ,  1 986 :24 :79) . 

The appendix to the Report offered brief background comments which mirror the 

primary Maori concerns of the day : the disproportionate number of Maori in welfare 

institutions and the cou rts, a highly centralised bureaucracy insensitive to the needs of 

its clients, the institutional racism of the Department, the low socio-economic status of 

Maori in the commun ity, and the central importance of Bicu ltural ism , as the po licy 

direction for race relations in New Z_ealand (See Appendix V I I I ) .  Bicu ltu ral ism was 

defined w ith in Departmental functions as "the sharing of responsibi l ity and authority 

for decisions with appropriate Maori people" ( M i n isterial Adv isory Committee ,  

1 9 86 : 1 9 : 5 0 ) . 

The recommendations of Puao-Te-Ata-Tu (Min isteria l  Advisory Committee , 1 986) 

were consistent with the recommendations made earl ier  in Institutional Racism (DSW, 

1 985b) ,  Moreover, the recommendations reflected strong support for the principles 

of decentralization, devolut ion and g reater participation by the community in pol icy 

and provision of social services. These were the principles repeatedly voiced earl ier by 

the New Zealand Planning Council ( 1 979 , 1 98 1 )  and by voluntary g roups in the 

consultations with Davey and Dwyer ( 1 984) and Driver and Robinson ( 1 986) . The 

first recommendation of Ministerial Advisory Committee's Report, Puao- Te-A ta- Tu 

( 1 986) was for the endorsement by the Government of the social pol icy objective to : 

Attack al l  forms of cultural racism . . .  by providing leadership 
. . . [and] incorporating,  the values, cultures and beliefs of the 



Maori people in a l l  pol icies developed for the future of New 
Zealand (Ministerial Advisory Committee, 1 986:9) . 

The second recommendation addressed the allocation of the necessary resources and 

power and authority over their use (Min isterial Advisory Committee, 1 986) . Other 

recommendations requested changes in recru itment, staffing, and training which would 

provide affirmative action policies for Maori people and implement the pri nciples of 

bicu lturalism within the Department and the structu ral changes to the Department 

discussed earlier (See Appendices IV, V, V I ) .  Implementation of the recommendations 

Min isterial Advisory Committee's report ,  Puao- Te-Ata- Tu ( 1 9 86) became the 

criteria against which al l  actions within the Department were to be measured. 

S U M M A RY 

This analysis of the public and departmental documents set out the debates, concerns and 
' 

issues that characterized the social service policy discussions in New Zealand from 

1 969 - 1 988. The Department of Social Welfare was created out of the optimism 

associated with a welfare state model of social service delivery that emphasized the 

benefits of centralized control for efficiency and equal ity. A centralized government 

department with widely ranging responsibil ity and funding promised a higher level of 

coordination , co-operation ,  comprehensiveness, accessibil ity and continuity then was 

evident in the splintered, uncoordinated pattern of services that characterized the social 

welfare field prior to the creation of the the Department of Social Welfare in 1 971 . 

The growth of social work professionalism , evident particularly in the establishment of 

tertiary education for social work and in the commitment of the Department to training 

and development paralleled the growth of the Department as a centralized government 

bureaucracy . 

The documentation i l lustrated the dominance of the Department of Social Welfare in 

both the statutory and voluntary sectors through its funding policies , its assumption of 

responsibil ity for service provision,  its central role in training and education through 

its role with the Social Work Training Council and hence, because of its pervasive 

power, its i nfluence on social work practice. 
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This analys is demonstrated the diversity of views and the ambivalence toward the 

government policy of sh ift ing the burden of service provision to the non-statutory 

sector, a pol icy that was fundamental to the 1 986 restructuring . During the early 

1 980's, and part icularly during the early years of the Fourth Labour Government,  

there was a sense of inevitabil ity about the shift, as the documents of the period 

demonstrated. By the end of the period, in the documents of 1 987- 1 988, there are a 

few cautions issued and clear challenges made to the government to move more slowly, 

cautions issued by professionals, the community, voluntary agencies and Maori people. 

However, the strategy had changed and the infrastructure already set in place to 

accomplish the shift in statutory - voluntary service provision. lt is  important to note 

that in al l  of the debates on the statutory-voluntary balance , there was always the 

assumption of central government responsibi lity in funding. There was considerable 

debate about how that funding should be allocated or distributed but little discussion of 

the fundamental question of government responsibi lity for the provision of resources. 

Notable exceptions were the comments of the Chairman of the Plan ning Council in his 

Foreword to the Driver and Robinson 1 987 publ ication and of Davey in  her 1 987 

report . Within economic circles, the debate focused on the m eans of l im it ing , 

curtai l ing or containing the costs of the welfare state. Yet, the basic assumption of 

continued central governmental responsibi l ity was maintained. 

The most inf luential force during the two periods of analys is ,  was the rise of 

bicu lturalism and the commitment to bicultural social work practice. The decisions to 

implement the recommendations of the report of the M inisterial Advisory Committee ,  

Puao- Te-A ta- Tu ( 1 9 8 6 )  resu lted i n  sweeping structural ch anges wi th in  the 

Department and subsequently in social work practice. 

The next chapters contain data obtained in the third level of analysis. They report the 

perceptions of the Regional Executive Officers and the social work teams in the Napier 

and Poriru District Offices on the impact of the restructuring of social work practice 

within the Departments field social work service. These next chapters wil l  provide the 

l inks between the first level of analysis ,  the theory, and the second level of analysis 

(the New Zealand) debates on the statutory -voluntary balance, service del ivery, 

social work and bicu ltural ism) by l inking both with the practice of field social work 

with in  the  Department .  They demonstrate the i n terre lat ionsh ip  of strategy ,  

organizational design and performance as postu lated in the Pearce and Robinson Model 

( 1 9 8 9 ) .  
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This chapter reports the results of the interviews with the Regional Executive Officers 

(REOs) of Social Services and Alternative Care. lt was the responsibility of the R EOs to 

faci l itate t h e  principles of the restructur ing : regional ization , decentra l ization , 

devolution ,  and partnership with the community . Hence, their role was crucial in the 

implementation of the new policies within the Department. The chapter begins with a 

description of the Department that places the REO positions in context by comparing the 

aspects of the organizational design of the Department prior to the 1 986 restructuring 

with the organizational design announced in the Management Plan (DSW, 1 986a). 

Before reporting the results of the interviews, several terms used by the respondents 

are defined as used in the departmental documents, the issues that confronted the R EOs 

in their  re lat ionship with the Dist ricts are discussed, and the demog raphic 

characteristics of the REOs are summarized. 

Prior to the restructuring in 1 986, the formal design of the Department of Social 

Welfare closely approximated an ideal bu reaucracy (See Figure One, for the Head 

Office organizational chart prior to 1 986).  The Department was a tall hierarchy with 

three major divisions: Benefits and Pensions, Social Work, and Administration.  There 

was a clear chain of command. Authority was vested in the Director General and 

vertical ly delegated through the Assistant Directors-General to Head Office staff and 

subsequently to the District Directors and Institutional Principals. The District Offices 

were s imi larly designed using the tripartite system .  Over the fifteen years of the 

Department's operations, a comprehensive and detailed set of ru les, regulations and 

procedures had been developed for carrying out the Department's activities.  For 

example, the Social Work Division had a two volume set of rules and regulations, each 

over a h undred pages long with an appendum for regulation and procedural changes. 

There were job descriptions delineating the rights and responsibi l ities of each position 

and staff were h i red and promoted on the basis of their qual ifications and abi l ity to 
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handle the job. Staff interests were promoted through formal relationships with the 

State Services Commission and the Public Service Association which represented al l  

government employees. As was reported in Chapter Four ,  the Department was accused 

by its critics of displaying the negat ive characteristics of a bureaucracy including 

undue rigid i ty in the application of rules and reg ulat ions, al ienation from its cl ient 

g roup,  unresponsiveness to local needs and the assumption of the right  and 

responsibi l ity to make decisions for their cl ient g ro u p  which, the critics argued,  

further intensified feelings of  powerlessness in the individuals and communities served 

by the Department (NZPC, 1 979, 1 981 ; NZCSS, 1 978; Davey and Dwyer, 1 984) . 

The restructu ring announced in the Management Plan (DSW, 1 986a) indicated the 

D i rector G e neral's decision to make extensive changes in  the Department's 

organizational design. Several major design changes were set into place. The Department 

was to be regional ized and authority was delegated "to match responsibil ity so that 

District Offices can have the necessary autonomy" ( DSW, 1 986a:1 ) .  A Directorate­

General committee structure ( referred to as the Executive Management Group, EMG) 

was set into place with a membership of the Director-General,  the two newly created 

Deputy Directors-Generals and the four  Assistant Deputy Directors-General (See 

Appendix IV) .  I n  1 987, the program directorates were introduced as a refinement of the 

structure which effective ly el iminated a social work identity in  Head Office formal 

structures (See Appendix V) In 1 988, the membership of EMG was expanded to include 

the six Regional  Directors , who were reclassified as Assistant Director-Generals 

(Regions) . At the Regional level,  a Regional Management Team (RMT) structure was 

establ ished cons isting of at least the R eg ional D irectors, District Directors and 

I n st i tut ional Pri ncipals whose responsibi l i ty was to manage the reg ion . The 

composition of the RMTs varied between Regions and over t ime within the Regions. 

As wel l ,  the Social Security Commission (See Glossary for composition) was replaced 

by a Social Welfare Commission mandated with responsibi l ity for co-ordinating "the 

implementation of policy and management issues across al l  divisions of the Department" 

(DSW, 1 986a:1 ). These moves sign ificantly expanded the top management staff in the 

Department at two management levels: Head Office and Region. 

The Regional Executive Officer (REO) positions were established as part of the Regional 

Office structure. These positions were designed to offer support, advice and consultative 

services to the districts. The R EO positions were staff positions and therefore were not 
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to carry l ine or administrative authority. l t  was the stated intent that the R EOs would 

further the objectives of the decentralization by offering serv ices to the districts to 

assist them to assume maximum autonomy in the operations of Departmental functions 

(DSW, 1 986a) . Because regionalization and decentralization occurred s imultaneously, 

the role of the R EOs was often unclear. Role ambiguity led to misunderstandings, 

conflict and inappropriate task expectations by Head Office, the Districts and the REOs 

themselves (Admin istrative Review Committee , 1 987) . 

The role ambiguity of the Regional Offices was depicted in  the organizational chart 

included in the first formal Management Plan (DSW, 1 986a) (See Appendix IV).  In  

the 1 986 organizational chart,  the  District Director was directly l inked to  the Reg ional 

Director and subsequently to the Deputy Director-General and the Director General ,  

implying a l ine of admin istrative responsibi lity from the D istricts to the Regions and 

up through the h ierarchy. Such a relationship seemed to contradict the announced 

decentralization to the Districts by implying another layer of management between the 

Districts and Head Office. This relationship was clarified somewhat in the organizational 

chart appearing in the Management Plan of 1 987, if on ly because the chart does not 

imply direct accountabil ity from the District to the Region in the way it was drawn (See 

Appendix V) . A impl ied direct authority relationship between the D istrict Directors 

and the Assistant Director-General (Reg ions) in the o rganisational chart wh ich 

appeared in the 1 988 Management Plan (See ·Appendix V I ) .  Despite the directives to 

the contrary, in practice , the Regions were perceived by many direct l ine staff as 

another link in the chain of command. The REOs often 'advised' the Districts on policy 

guidelines or operations in such a way as the Districts felt they were more accurately 

being 'directed.' Head Office was perceived as pressuring REOs if their d istricts were 

not 'coming on board' with new pol icy. (These perceptions were reconfirmed in 

reviews of the regional office structure subsequent to th is research . See Barretta­

Herman, Dougal and Spierl ing , 1 989; DSW, 1 990) . 

lt must be recogn ized that the field work research phase of this research was in itiated 

just two years after the restructuring was formally announced in this large,  previously 

highly formal ized, stable bureaucratic structure .  As already discussed, the Department 

had functioned for fifteen years with basically the same organizational structure despite 

tremendous g rowth in staff, function and budget. Hence, al l  staff were requ ired to 

un learn old assumptions and administrative behaviours and learn a new set of 

developing and chang ing managerial relationsh ips. C larification of roles and the 
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establishment of working relationships were stil l i n  its init ial stages at the t ime of the 

field work. 

New term inology permeated the management plans and directives i ssued in the 

restructuring and in the Administrative Review of the Department completed in 1 987 

(Admin istrative Review Committee, 1 987). These new terms had distinct mean ings 

within the Department. The Director-General in his first Management Plan ind icated 

his desire to "create a sense of corporate identity'' [italics added] ( DSW, 1 986a:2) 

through a process of making Departmental administrators managers and accountable 

f o r :  

Achieving tasks, building teams . . . promoting the interests o f  the 
organisation . . .  [and developing]  a spirit of co-operation and a 
sense of common purpose (DSW, 1 986a:2).  

The Administrative Review Committee ( 1 987) characterized the Department as having 

'an administrative style of management.' Such a style, the Committee contended was 

characterized by 'administration of instruction' ,  top-down communication , emphasis 

on inputs not outcomes and a "reactive mode of operation" that directed resources to 

"demands and problems as they arise" (Admin istrative Review Committee,  1 987:1 8 ) .  

The Administrative Review Committee supported the  briefing and consultation system 

announced by the Director General in the Management Plan of 1 986 and outlined in the 

circular memorandum of 29 October 1 986 (See Appendix IX) as exempl ifying the 

'participatory management' style, they recommended. Such a style, the Administrative 

Review Committee contended, would encourage good management of resources ,  make 

managers more accountable, would more completely uti l ize the knowledge of staff 

members, and perm it a system of rewarding performance not previously possible 

u nder the existing employee relationships. These concepts and terminology ,  more 

associated with the profit-oriented business world, reflected the pervasive nature of 

the restructuring of the government sector. 

With the restructuri ng , the D i rector-General advised the participatory sty le  of  

management was to be adopted throughout the Department with in a 'corporate 

structure' that would make staff in admin istrative positions 'managers' with control and 

discretion over resources within their j urisdiction (DSW, 1 986a) . District level staff 

were to assume responsibi l ity for management and decision-making functions within 

the broad pol icy guidel ines established by Head Office. l t  was to be the role of the 
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Reg ions and the Regional Executive Officers to facil itate the change .  However, it must 

be appreciated that most of the Regional Executive Officers were career state servants 

with long working histories under the 'admin istrative management style' characterized 

by the Admin istrative Review Committee (1 987) . Their successful performance under 

that system had been rewarded by advancement. l t  was ironic that it was these same 

managers who were now being asked to facil itate the change to a participatory and 

corporate management system. However, it could be argued that the management culture 

of the Social Services Division was predisposed to, and in varying degrees practised, a 

participatory style of management. The Social Services Division had a professional staff 

orientation and provided non-routine services, the d ivision's social work value base 

supported a participatory, cooperative approach to decision making. 

There is a second aspect of the relationship between the Districts and their Regional 

Offices that was important in the analysing of the comments of the Regional Executive 

Officers .  Since 1 984 , The Department of Social Welfare, in common with other state 

funded agencies had experienced several budget cuts. These cuts included a h iring 

freeze, a s low down in capital resource allocation ,  and demands for increased reporting 

and financial accountability. Yet, the allocation of staff and capital necessary for the 

creat ion of the Regional Offices and the establ ishment of addition reg ional office 

posit ions, was seen to be accomplished outside the established budgetary justification 

process.  Many District Office staff felt that Head Office expenditu re d id not 

substant ial ly decrease in the restructuring process. They assumed therefore ,  that 

Regional Office had been created at the expense of the Districts, whose operating budgets 

did reduce during the period in both real and inflationary terms (A perception which 

was subsequently verified in the review of Barretta-Herman, Dougal and Spierl ing , 

1 989) .  I n  addition, some staff wou ld suggest not only did Head Office expenditure not 

reduce as a result of the restructuring but in fact the salary allocation increased in the 

period 1 986-1 988 placing a further  restriction on District Office expenditures. 

Nevertheless, there was no doubt that the Regional Executive Officers felt little security 

in their  positions. One REO clearly stated "that it's very hard now to come i n  with a 

sign ificant variation of opinion" ( R EO:?) . 

The staff complement of the Regional Offices was a continuing issue of debate in the 

Districts.  Regional Office positions were more often added then deleted during the 

period but considerable movement was evident in the addition of the Equal Employment 

Opportun it ies Officers in 1 988 and in the establish ment, and then subsequent 
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disestabl ishment, of training positions with in the regional structure. Toward the end of 

the research period i n  late 1 988, the training function was further decentralized to 

the individual D istricts. The staff size of each Region varied but the projected 

maximum size of fifteen positions including the clerical support staff was far exceeded 

in the regional offices (DSW, 1 990) . 

In itially, the research design included interviews with only the R E  Os of Social Services. 

The R EOs of Socia l  Services were clearly l inked to the District's Social Service 

Divisions and the provision of field social work services; al l  had come up through the 

ranks of fie ld social work. But as the R EOs of Alternative Care were appointed, it 

becam e  clear that their inclusion was imperative to provide addit ional essential 

information on social work practice. The Alternative Care positions were l i nked to 

residential serv ices. These positions were created to co-ordinate efforts to provide 

community and iwi based services to adolescents. Six of the Department's n ineteen 

institutions were scheduled for closure between September 1 987 and March 1 988 as 

were ten of the Department's 1 70 fami ly homes. Substantial  reductions were to be 

made in avai lable placements in resident ial institut ions for adolescents ( DSW, 

1 9 8 7 b ) . 

CHARACTERISTICS OF TH E RESPONDENTS 

Each region was to have an REO of Social Services and an R EO of Alternative Care. At 

the t ime of the research, eleven of the twelve REO positions were fi l led, nine with 

permanent appointments.  Some of the REOs viewed the Alternative Care positions as 

t ime-l imited because of the position's focus on de-institutionalization . They predicted 

that once the de- institutionalization process was completed and community based 

services in place , the REOs of Social Service could provide the necessary services to 

the Districts for both Social Services and Alternative Care. 

Eight of the Regional Executive Officers were men, six of whom had entered the 

Department early in their careers and had spent a min imum of fifteen years with the 

Department. One REO had begun h is career as a teacher before coming to the 

Department in the late 1 970's as a trainer and, hence had only ten years in  the 

Department. The remain ing male REO had the least senority having come into the 

Department in 1 983 through the Maori Advisory Unit in  the Auckland Region. This U ni t  

had been set up in response to the concerns about the d isproportionate number of  Maori 
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children i n  care (see Chapter Four) .  The three women Regional Executive Officers 

were all REOs of Socia l  Services,  had a min imum of 1 3  years sonority in the 

Department and had begun their  careers as d irect l ine practitio ner positions and 

worked their way up through the h ierarchy. 

Eight of the REOs had a Certificate of Qualification in Social Work. Four of them were 

promoted to their f irst supervisory position after completing a qualification in social 

work. Only one held current membership in the New Zealand Association of Social 

Workers although four described their professional affi l iat ion as Social Worker or 

Residential Social Worker. Of the remaining responses to the question of professional 

affi l iation, five described themselves as Social Service Administrator/Manager, one 

as a Transitional Change Agent and one did not answer the question. (See Appendix I for a 

copy of the Demographic Information sheet.) 

Because the REO positions had been created as part of the restructuring, the respondents 

were relative ly new to the positions, although seven of the eleven had held top level 

district office positions prior to their  appointment as REO's. Three appointments to the 

R EO positions were made between November 1 986 and January 1 987 with two more by 

mid-year 1 987. At the end of 1 987, another two permanent appointments were made 

followed by two more by April 1 988. The two acting appointments had been made in 

mid- 1 988 in an attempt to ensure the offices in those regions could function.  

l t  is against these i ntroductory comments and the demog raphic characteristics of the 

REOs that the analysis of the i nterviews with the Regional Executive Officers was 

considered. The structured interview of twenty open ended questions asked the R EOs for 

comment on their perspectives of the objectives of the regionalization ,  why it 

occurred when it did and how reg ionalization reflected the recommendations of Puao­

Te-Ata-Tu (Min isterial Advisory Committee, 1 986) , the move toward comm unity ,  

comm unity development,  devolution and 'community-oriented social work' . These 

issues were addressed in the e ight questions that appeared under the heading 

'Phi losophy'. Three questions were included under each of the headings 'Organizational 

Changes', Managerial Supports' and 'Social Work Services. (See Appendix I for copy of 

I nterv iew Schedule) . A non-directive sty le of interv iewing was assumed by the 

researcher  during the interviews to facilitate exploration and permit the respondent to 

present their perspectives and understandings as completely as possible. (For  a ful l 

description of the methodology see Chapter Three.) 
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S E RVICE D ELIVERY 

R e g i o n a l i z a t i o n  

Several of the  R EOs caut ioned against overemphasis on reg ional ization of  the 

Department. They viewed regionalization as part of an overall restructuring strategy to 

apply corporate management principles, part icu larly g reater financial accountabil ity , 

to the Department. 

The Director-General saw the potential in a regional structure for 
effectiveness and the efficiency Treasury was arg uing for. Because 
[Treasury] wanted to go in that direction and if the Department 
could be a front runner . . .  then [the Director-General figured] we 
might be better off going for it (RE0:6). 

Reg ionalization was described as Treasury-driven since staff from Treasury had been 

seconded to the Department to assist in the planning (RE0:6,7,8). As twoREOs expressed 

i t :  
I 've a lways interpreted reg ional isation as perhaps the most 
sign ificant strategy to ensure the survival of the organisation. l t  
followed a period o f  great pressure [from] cont inu i ng public 
criticism of the insti tut ion , i nternal criticism relati ng to racism 
and sexism. . . . [The Director General) was facing the prospect of 
the organisation becoming unmanageable . . .  

Regionalisation was a very astute and successfu l move to regain 
control of the organisation (RE0:8) .  

Only one REO specifically mentioned the role of Ann Hercus,  as the Minister of Social 

Welfare during the period immediately preceding the restructuring : 

If it had not been for Ann Hercus, the fact that she was also M inister of 
Women's Affairs, we defin itely would not have had the development and 
eventual outcome of Puao- Te-Ata-Tu. I believe that it was very much 
driven by her and the women's movement. . . .  Her involvement can be 
l inked to the way the Maori movement has developed within our Department 
( R E0 :2) .  

The R EOs fe lt that social work had increasingly been overshadowed by the exponential 

g rowth in size and function of the benefits and pensions division . This was particularly 
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true since 1 975 when unemployment continued to rise and the Department assumed a 

new benefit programme as a consequence of the passage of the Superannuation Act. 

There is a major philosophical d ifference between the two major 
cultures in the Department . . . the cu lture of income maintenance 
and benefits, and the culture of social work and social j ustice 
( R E O :G) .  

They expressed concern that the relabell ing of the the  Social Work Division to the Social 

Services Division was indicative of a further decrease in the influence of professional 

social work within the Department. 

A degree of cynicism was expressed about the effect of reg ionalization on service 

delivery. Ten of the eleven REOs felt that regionalization was a costly exercise in it iated 

during a period of financial constraint and more an attempt to regain administrative 

control of the organization than to decentralize authority and increase responsiveness 

to clients. 

The idea of the regions was to be there to support the Districts so 
they cou ld do their job. That's how I understood it. But what 
happened . . .  is we're supporting Head Office and the big Executive 
Management Group, the super powers. Because I am finding now 
they are wanting more and more information in order that they 
can do their monitoring (REO:?) . 

So despite the stated intent of regionalization to provide more autonomy to the Districts 

with support of the Regional Office, the R EOs felt their jobs were increasingly focused 

on servicing Head Office. This sentiment was shared by District staff as the analysis of 

the interv iews with the social work teams reported in Chapters Six and Seven wil l  

concur. Two of the REOs contended that regionalization "hasn't brought about any clear 

change in the role of the Head Office," and "certainly has not brought a reduction in its 

size" ( R E0 :8 ,  5) . At the same time, R EOs acknowledged the positive effect of efforts to 

clarify the role of Head Office as policy making, the Regional Office as monitoring and 

support ing, and the District Office as operations. "Practice has not yet caught up with 

policy , but it is beginn ing to shift" ( R E0: 1  0). 

D e c e n t ra l i z a t i o n  

The two Auckland REOs felt the decision t o  create the Auckland Regional Office in  1 980 

provided an opportunity for the Department to experiment with decentralization and to 
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evaluate its potential. Establishment of the Auckland Region involved the min imum 

delegation and was not intended to mitigate the central role of Head Office. However, 

with the existence of the Auckland Reg ion,  the REOs felt that Maori activists were more 

able to demand a role in developing local policies govern ing care of Maori children in 

the Auckland Region. They cited as evidence the Department's responses to the ACORD 

complaint laid before the Human Rights Commission in  1 979, the Johnston Report in 

1 982, and the creation of the Maori Advisory Unit in the Auckland Region in  1 983. 

(These reports and events were described in Chapter Four) . 

The decision to regionalize and decentral ize the Department in  1 986 provided an 

opportunity to meet the needs of the organization for a more efficient management 

system whi le appearing to be "meeting the demands of the Maori community for local 

decision making" (RE0:6). 

The central core of the demands on the Department in the Auckland Region as a result of 

the investigations and reviews of custodial and secure care in Departmental institutions 

was on deinstitutionalizing pre-adolescent care. Referring specifically to the pol icy on 

deinstitutionalizing pre-adolescent institutional care , an R EO arg ued : 

Now, h istory tells me that a racist institution does not l isten to 
ethnic g roups that quickly . . .  lt was because it was part and parcel 
of their own policy . . . I don't believe that Maori people can claim 
that they were the only ones who were thinking th is way anyway 
[of the benefits of restructuring and deinstitutional ization] . . .  I 
believe that Pakehas had already through their research really 
bel ieved that the institutions weren't working . . .  they were very 
expensive (RE0:1 ) .  

R E0:1  contended that the high cost o f  residential care was incurred because of national 

under-util ization of the Department's institutions and group homes while another R EO 

contended that it was the overcrowding ,  the misuse of secure care and the over­

representation of Maori chi ldren in care in  Auckland institutions highl ighted in  the 

ACORD submissions (Johnston, 1 982) that forced the Department to respond to Maori 

demands for deinstitutionalization and community based care (RE0:9).  

Two R EOs saw decentralization as an outcome of regionalization and demands by Maori 

people to 'care for their  own .' RE0:1  further argu ed that the Maatua Whangai 

programme was in itially not driven from a Maori perspective but was an attempt to get 

"brown faced foster parents." The RE0:1 indicated that the Maatua Whangai programme 
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had come subsequently to embrace a more Maori phi losophy than was evident in it's 

initial development. 

There was recognition that the 'delegations' of authority to districts had "succeeded in 

making some problems manageable" (RE0:8) . The Regional Management Teams (RMTs) 

with responsibil ity for managing the region were : 

Smal l  enough to develop trust and u nderstanding between 
themselves so that the anomalies don't become big issues, so that 
things are not attributed to conspiracy and all the things that you 
tend to get when it was Districts playing off each other against 
Head Office (RE0:8) . 

Three REOs emphasized the potential under the restructuring for each region to set its 

own d i rection and to devolve to community groups in response to community needs 

( R E0 :2 ,5 ,9) but two expressed concern that ove ra l l  pol icy g u idel ines so l im ited 

regional autonomy as to make it substantially meaningless. 

Some of the people in Head Office are not keen to decentralise . . . .  
We are now free to go our own direction (s ic) in  responding to 
regional needs, as long as it fol lows the government policy, that is 
the catch [ital ics added] ( R E0:9) . 

1t has been extremely difficult for some people in Head Office to 
g ive away the sort of decision making power they previously had 
( R E0: 1 0 ) .  

Their comments reflect t h e  apparent paradox o f  t h e  decentralization process i n  the 

desire of the Head Office to effectively retain organizational control. 

Devo l u t i o n  

The R EOs pointed out that the Department had a long history o f  devolved services to non­

governmental agencies such as Presbyterian Support Services and the New Zealand 

Society for the Intel lectually Handicapped. The issues of accountability and mon itoring 

of those services had been raised several times but: 

What regional isation has done is provide the D istricts with the 
option of doing simi lar things in the local community . . .  [and] 
with a more holistic approach then we've done in the past (RE0:6). 



However, most of the REOs contended that: 

There are [tasks] that can be done by the community itself or some 
community group. And if it can be then that's the best place for it 
. . .  but there are some things you can't give away because the law 
wouldn't al low us to. But  there are certa in things which really 
never can be g iven away to the community . . .  [the services] need 
to be independent such as child protection (RE0:6). 
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For some, the issue of devolution of services to the community did not accurately reflect 

the services provided by the Department: 

Eighty percent of the time of social workers is spent doing twenty 
percent of the work [statutory social work tasks] and that's the 
work we can't really step away from. . . .  All the tasks . . .  that we 
cou ld give away quite readily we don't do much of anyway, such as 
inspecting and reg istering chi ldren's homes (RE0 :6) . 

The R EOs of Alternative Care were critical of the proposed decentral ization of 

community serv ices funding , one describing it as "chaotic" ( R E0 :2) .  Al l  were hopeful 

that the decision to decentralize the funding initially to the regions planned for late 

1 988 or early 1 989 would have the positive effect of encourag ing community based 

programmes. Under this proposal it would be the responsibi lity of the REOs to oversee 

th is  fi rst step in the decentral ization process from the District Offices to local 

community groups and iwi authorities. 

Partnersh i p  With The C o m m u n ity 

I n  their  description of social work practice within the Department, it was the opinion of 

several of the REOs that social workers had always worked closely with the community 

in the provision of services ,  particularly in rural areas: 

If you were going to have to drive eighty or one-hundred miles to 
deal with a case . . .  you had to have some other structure to assist 
you . . . .  So you got to know people in the community . . .  the local 
cop, the headmaster of the high school, the ministers. . . .  So rural 
workers have always had a commun ity component in their work 
and a lot of social workers realized you just can't help a family in  
isolation (RE0 :6) . 

The view that working with the community and family networks had always been a part 

of social work in the Department was voiced by all the R EOs, with the exception of one. 

The majority viewed practice as preceding pol icy and noted districts with community 
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work/development teams, active volunteer programmes, and a number community 

oriented programmes. They cited the neighbourhood support centres, whanau group 

schemes,  and the redefinitions of the residential social worker role to include family 

work as examples of pract ice that pre-dated policies u rging community involvement 

(RE0:4 ,  6 ,  7, 9) .  The problem they noted was the lack of any effective method of 

recording the community development work done so that top management was either 

unaware of the work or chose to ignore i t .  Even now, they argued, when community 

work/development is actioned as a pol icy directive, "stats don't show the effort that 

went into actually stopping kids coming into care" (RE0:9) .  Concern was expressed that 

the decreasing n umber of ch ildren in care being recorded around the country would be 

interpreted by top management as indicating that the need for social workers was less 

since a primary factor in the allocation of social work positions had been the n umber of 

ch i ldren in care. 

The number of ch i ldren in  care has reduced drastically but the 
time and effort in ach ieving that is not recogn ized, is not taken 
into account. . . .  The statisticians in Treasury see that in 1 985 we 
had 5 ,000 chi ldren in care and in 1 987, we have 3 ,000 . . . So 
they'l l  figure we don't need so many social workers . . .  what they 
don't recognize is the t ime and effort that goes into keeping those 
children out of care (RE0:9) .  

The emphasis on community, coupled with the push toward district autonomy, was seen 

as forcing Districts to look to their communities as their  reference group, since they 

are accountable to them in ways they have not been in the past. "Districts have got very 

close to their community groups" (RE0:7) . 

There is a real hope that d istricts would be in a better position to 
collaborate with other groups, cooperate and get feed back from 
their communities and be more responsive to clients . That's what 
we mean by community orientation ( R E0:8). 

There was some variance of opinion , however. A few of the REOs considered that the 

Department was tending toward specialization in ch i ld protection and youth work whi le 

others saw the community orientation as: 

Interpreted in  some places as a broadening of the client base . . .  
that community development and communities could make a claim 
on the Department and its resources . . .  But I do not think that it 
was ever the intention of the most senior management [that the 
Department would pursue an active community development 



programme] . . . despite the estab l ishment of a Community 
Development Unit in  Head Office (RE0:8) . 
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The R E0: 1  0 questioned the role of the Department in what she termed a 'comm u nity 

approach' :  

I have trouble with the community approach i n  terms of whether 
it is th is Department's job in these rather stringent times. . . 1t 
may be totally appropriate fo r us to support, for example, the 
Help Foundation to work in the area of chi ld abuse. . . [the 
question is] what should be the parameters of that involvement 
( R E 0 : 1  0 ) .  

However, s h e  was not supportive o f  a major sh ift of  serv ice provision t o  the 

community s ince, she argued, the community has never really shown a wil l ingness to 

take care of its own:  

The community alienates those i t  doesn't like or  approve. Now how 
in God's name are we going to say they [the community] wil l  take 
care of their own . . .  If the state doesn't assume [responsibi lity] 
what is going to happen to battered women, to sexually abused 
girls and boys, to those with AIDS? (RE0:1 0). 

She acknowledged that the efforts to establish closer relationships with the community 

were because the delegation of community services funding to the districts was seen as 

imminent. This meant that local groups and agencies would be negotiating, contracting 

and seeking assistance from their local d istrict fo r services that were prev iously 

provided and admin istered by Head Office. 

MANAGEMENT STYLE 

One R EO argued that a change in management style was necessitated by the growth in size 

and funct ion in the Department wh ich made cont inuat ion of the  central ized 

administrative management system unsustainable .  "The management styles being used 

[by departmental admin istrative stafn were those that were applicable to a m uch 

smaller org anisation . . .  [those styles] were dependent on informal control" (RE0 :8) . 

lt was clear from the comments of the R EOs that they fe lt the reg ionalization and 

decentral ization ,  particu larly when considered along with the pol icy of  part icipatory 

management, had positive outcomes. The restructuring has "allowed us . . .  to involve 
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district operational managers in managing the region the way they could never manage 

the cou ntry" (RE0:8). But there were negative outcomes noted, as well: 

Since the Reg ional Director has become the Assistant-Director 
General :  Region [ in Ju ly of 1 988] and part of the Executive 
Management Group, he is in Head Office two to three days a week, 
We now have to consider a regional office director! ( R E0: 1 1 ) . 

Consideration of the establishment of yet another top level regional office position was 

an additional source of tension between the regional offices and the d istricts who saw the 

proposed salary expenditure as excessive and was later to be a central factor in District 

initiated reviews of the regional structure. (See Barretta-Herman,  et al . ,  1 989;  DSW 

1 9 9 0 ) . 

Four of the REOs contended that those in executive positions in  social work had always 

operated as managers rather than administrators because of the unpredictable nature of 

the social work task and the values upon which the social work is based. They did 

acknowledge that social work managers had not previously done the long-term planning 

that was now required as part of their job description ( RE0:2, 6,  7, 8). One of the 

REOs was more cynical about participatory m anagement when considered in 

relationship to Head Office management: 

Part icipatory means tapping a few people on the shoulder and 
getting them to work out this issue which is  not too different from 
the old method of working parties (RE0:7). 

Another  R EO was even more critical of the style of management in the Regional Office 

saying she was more likely to hear of developments in her  area of responsibi l ity from 

other reg ions since her Assistant Director-General : Reg ion had stopped circu lating 

copies of the documents and minutes from Head Office meetings for 'cost cutting' 

reasons. She questioned her ability to 'participate' if she was not well informed. 

SOCIAL WORK 

I n  the 1 986 restructuri ng ,  the newly appointed Deputy Director-Generals were made 

responsible for resource management, and services and policy which included income 

security and social work services (See Appendix IX). By 1 987, Head Office had been 

organized into two 'directorates' of Policy Development, and Programmes and 

Serv ices. 



Then suddenly you could see that social workers were disappearing 
from Head Office and when you saw the matrix there was no case 
for social work . . . .  1t was pepper-potted all through the different 
programmes. . . people were cut off from their reference group 
(R E0:7) . 
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The move to smaller offices, such as the growing proliferation of Area Welfare Offices 

as sub-components of District Offices, while moving services closer to the people and 

making them more accessible was seen as: 

Weakening the Social Services Division because it is harder to get 
a critical mass of expertise under those condit ions. So the 
interests and trends within the Social Services Division are at 
odds with the general trends in the Department ( R E0:8). 

One REO predicted a "withering of the identification with the social work profession as 

an identifiable professional g roup" within the Department (RE0:3) . 

The reasons for the attack on social work in the Department were seen to be complex : 

The precise role of social work in the current service delivery of 
the Department, in fact even in policy, is not wel l  understood by 
the drivers of the change . . .  Neither [the Director-General] who 
came up through the ranks of Benefits and Pensions nor [the 
Deputy Director-General] who was seconded from Treasury have 
ever had time for social workers . . .  Their ideas come straight out 
of the Chicago School of Management, all you hear is programmes 
and money and restructuring and redundancies and PSA meetings 
and packages (RE0:8).  

The role of the social work admin istrator was seen to have changed from one of 

professional leadership to one of financial management, "which means for many of them 

they do not want their jobs anymore" (RE0:8). The task of professional leadership was 

delegated further down the hierarchy to the fi rst- l ine supervisors. 

The impact of the anti-racism activity and training in the Department was loss of 

confidence of many Pakeha  social workers whose sense of " legitimacy of what they're 

doing was thoroughly shaken" (RE0:1 0) and a sense of " immobil ization in prioritizing 

the multitude of perspectives all claiming validity and a few claiming priority status" 

(RE0:8) . Several REOs noted that the move to bicultural ism and Equal Employment 

Opportunity policies meant that many Maori people were h i red into social work 

positions without a social work orientation ,  without social work train ing or education 
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and without a commitment to social work tasks. Changes in the ori_entation and in­

service training provisions within the Department meant that these staff came into the 

d istricts unprepared to assume their role  as social work staff and often remained 

unski l led because the t ra in ing responsib i l ity was delegated to the f irst - l ine 

supervisors who were already fully committed. 

The h idden hope of most of the managers . . .  is that we will some 
day get through this experience of being the Department of Social 
Welfare. This is not a properly set up organ isation,  it is neither 
one thing or another.  1t doesn't provide an integrated socia l 
welfare service because there are so many functions outside our  
orbit. . . . 1 t  has forced child and family services in with the 
income maintenance services in an unnatural and overmanaged 
way ( R E0:8). 

The major dilemmas the R EOs expressed revolved around the tasks of field social work 

in a statutory organization and of the Department in social service provision .  All the 

R EOs commented on the Assistant Directors of Social Service Conference held in August 

1 988 as clearly signalling the intention of the Department to retain few direct service 

responsibilities and devolve and/or contract out everything possible to 'the community .' 

We wou ld pick u p  only the major responsib i l i t ies for ch i ld 
protection and youth .  . . .  And almost al l  other  responsibil it ies 
could be devolved out. That was certainly the thrust of the 
Hamilton Conference (RE0:2). 

l t  was at the Hami lton Conference that the publication,  Future Directions for Social 

Work (DSW, 1 988c) , prepared by the Pri ncipal Social Worker and her Head Office 

staff was discussed (See Appendix XVI) .  

One of the REOs commented that the tasks of social work had expanded since the 

Department was formed in 1 971 . He contrasted it with the di rectives for social work 

tasks in 1 988 which are to prevent chi ldren coming into care , to maintain chi ldren 

with their own parents first, then with in  their  whanau/extended fami ly and with the 

provision of resources to enable that goal before statutory action is taken. 

Once the Department of Social Welfare had been establ ished, 
[socia l  workers] picked up other work [ in  addition to ch i ld  
welfare] because of  the broader operation of the benefit section . . .  
There was a dissonance in that social work was being used to assess 
eligibil ity for income rather than to assist people . . . .  We widened 
our service so that v irtually anybody who knocked on our  door 
with a human problem,  we were bound to respond . . . .  But the bulk 



of our work was sti l l  i n  that ch ild welfare area, now some are 
proposing child welfare again be our specialty . . . .  The method was 
by and large  to remove the chi ldren ,  put them i n  a different 
enviro n m ent,  generally an environment  which excluded the 
natural fami ly ,  and then to return them after a sort of basic 
standardised period of time in the hope that something had 
happened. Not a lot of work was done with the family . . . .  What it 
did was to al ienate them from their famil ies and they often wanted 
to drift back. By the late 1 970's, we began to change that and look 
for an inclusive type of situation where we also wou ld work with 
the parents ( RE0:6). 
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The predominance of a case work model that did not emphasize work with the community 

except on a case-by-case basis was acknowledged by most of the REOs. They argued the 

prevalence of casework was (a) more a reflect ion of the demand for crisis 

intervention, (b) a reflection of the expectation that social workers shou ld and would 

respond to al l  requests for service, (c) a consequence of the high rate of statutory child 

protection referrals in proportion to trained staff, and (d) a result of understaffing 

and rapid turnover. 

The case work model really means that the social worker has got to 
deal with every individual  that approaches and the goal of the 
Department in the Act is very broad. They [social workers] can't 
deal with social problems in a broad area because they are so tied 
up w ith dealing with individual approaches. . . . There is no time 
to address commonalities and draw those private problems into 
public issues (RE0:9).  

The differences between social work as practised and the ideals of community based 

approaches was confirmed by the REOs. The REOs pointed out, however, that several 

districts had implemented a modified patch system approach. These innovations in 

service del ivery did not become institutionalized partly because of the factors outlined 

above, but in  particular, because of the sheer volume of statutory work which demanded 

immediate individualized casework intervention.  

Restructuring was seen as having a paradoxical effect on community development and 

community work: 

Patch is  go ing.  lt was very fashionable wi th commun ity 
development. . . .  Everybody wanted to do it and the offices were 
structu red [into geographical patches]. This idea about using your 
commun ity resources and that [it] cou ld only be done  by doing a 
patch [is] all gone by the way side now. The term is gone and now 
its into specialisation ( R EO:?) . 
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One R EO noted many social workers were resistant to abandoning the patch approach 

because the patch system implied a wide defin ition of the social work task demanding 

the full rang e  of interventions to meet the social problems in a particu lar geographical 
' 

area. Another REO did not lament its passing because she felt the patch system was i l l-

suited to the New Zealand context where families/whanau were not geographically based 

nor were agencies, decisions, or helping networks. Most of the R EOs saw the Department 

moving toward specialit ies with community work and development activities devolved 

outside the Department to community workers, voluntary groups and iwi authorities 

(RE0:2, 3 ,  4, 6,  8 ,  9 ,  1 0}. There were considerable differences in  the opinions of the 

REOs on the question of the social work task with in the Department, although all the 

REOs viewed the primary task of statutory social work as child protection and serv ices 

to youth. This was one of the di rections clearly being indicated for statutory social 

work by departmental d irectives and the document from the Principal Social Worker 

(DSW, 1 988c} . Ten of the eleven R E  Os saw a role for the Department in community 

development and community work. Some felt that departmental social workers would 

need to be involved "because the community did not have the resources" (REO:?} . Others 

fe lt that the Department was already actively involved in community development 

activities demonstrating the role was part of statutory social work and should remain so 

(RE0:6, 9} . A few R EOs pointed to the soon to be decentralized community services 

function in funding and assisting community groups as the ro le for statutory social 

workers in community development (RE0:1 0} . 

RE0:1  voiced the opinion that the trend towards specialisms in  District offices would 

mean that: 

Every case, every Maori case, will become an abuse case so that 
the special ists teams wil l  now deal with them rather than those 
workers assigned to fami ly or whanau community work (RE0:1 } .  

This would occur, he contended, because of the deference awarded to specialist teams 

with their h ighly trained workers. This REO saw special isation developing at the 

expense of community work or development teams. 

The R EOs made it clear that fundamental changes had taken place in the practice of social 

work with the clear d irectives emitting from implementation of the principles of the 

restructuring and the recommendat ions of Puao- Te-Ata- Tu ( M inister ial  Advisory 

Comm ittee,  1 986} . 



We see now that social workers working closely with the whanau 
is having a flow on effect to other children in the whanau. . . .  They 
don't come into care. . . .  But it is not just with Maori famil ies, 
for the principles of family decision making are being appl ied to 
Pakeha famil ies as well with just as positive an effect (RE0:1 1 ) .  

B I C U L  TU RALISM 
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The impact of bicu lturalism was seen by the REOs as pervasive. Al l  agreed that social 

workers, in fact all workers, in the Department had to consider their actions in l ight of 

the Puao- Te-Ata-Tu (M inisterial Advisory Committee, 1 986) recommendations.  (See 

Appendix for a summary of the recommendations.) The R EOs emphasized the influence 

of the Maatua Whangai programme and the Report on I nstitutional Racism ( 1 985b) as 

raising awareness among a l l  workers in the Department but with social workers in 

part icu l a r .  

Social workers have been really positive and are trying t o  work 
out ways [to implement bicultu ral pract ice] . But  the hesitation 
comes in the 'how to' . . .  when it comes to whanau decision making 
. . .  that brings up the most concern because of ensuring the safety 
of the child (REO:?) . 

The R EOs acknowledged cultural differences regarding the primacy of the child over the 

primacy of the fam i ly/whanau while clearly recogniz ing the confl icts inherent in 

attempting to apply cu ltural guidel ines within the existing legislation. 

1t is  very easy to incorporate the statement [of a commitment to 
biculturalism] in  all sorts of written material, to employ more 
brown faces, but to expect everybody to continue to operate in the 
same way . . .  or  to almost hope things might change when you're 
not qu ite sure what the changes might be (RE0:1  0) . 

The REOs acknowledged that the new h iring practices and affirmative action policies had 

brought m any untrained workers in as field social workers without providing them 

adequate orientation to the Department and appropriate ski l l  development training . 

Consequently, whether it was because they did not know how to go about the tasks or 

because they did not feel the tasks were culturally appropriate , many of the newly hired 

workers were resistant to performing their statutory responsibi l i t ies. One R EO fe lt 

that since many Maori staff were hired with the support of the whanau and/or at the 

recommendation of an iwi authority, they felt more accountable to their whanau then to 
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the Department. "They are not actual ly putting their efforts into DSW work and that is 

creating real problems" (RE0:9). 

S U M M A R Y  

The views of  the REOs reflect the pivotal position they held between top management 

( Head Office) and practice in the District Offices. Their responses indicate that they 

were very sensitive to Head Office directives, even when those directives were vague, 

open to wide interpretation, or in some cases, contradictory. The REOs were aware on a 

personal level of their vulnerabil ity . The loss of a powerfu l  social work advocate in 

Head Office was noted repeatedly. 

However ,  the R EOs were more than career bureaucrats, n ine of the e leven clearly 

identify themselves as professional social workers or residential social workers. Their 

commitment to social work eth ics was evident in their continu ing attempts to analyse 

deve lopments in the Department and to evaluate the rationale for the various pol icy 

directives in terms of 'good social work practice' and 'benefits to clients.' 

Regionalization, despite the REOs cynicism about its being motivated by a concern to 

regain control of the organization , was perceived as offering the potential of making the 

organ ization more manageable and more responsive to both staff and cl ients. 

Decentralization of 'delegations' had made a difference in their view but the delegations 

came down with so many g uidel ines some of the R EOs felt they were virtually 

meaningless. Yet, the REOs were optimistic that with decentral ization there was the 

potential of differential district development, genu inely responding to local community 

needs. 

The issues of devolution seemed more remote to the REOs than was expected. This may 

be due in part to the pace of change in devolving services to community and iwi groups 

which had slowed considerably despite in itial activity in the devolution of funds to COGS 

and a few iwi authorities. The R EOs of Alternative Care were anticipating renewed 

activity with the decentralization of Community Services funding to the districts. 

lt was in the area of participation with the community that the most debate was evident. 

There was considerable arg ument made that policy fo l lowed practice with strong 
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examples g iven of commu nity oriented efforts in  commun ity development teams, 

volunteer programmes, joint projects with voluntary agencies and community groups, 

special ized community work in itiatives funded by the Department,  etc. Sti l l , a l l  the 

R EOs recognized the predominance of casework and offered qu ite comprehensive 

explanations, many with strong paral lels to the findings of Black, et al. ( 1 983). 

The impact of bicu lturalism on social work practice was seen by al l  the R EOs as 

pervasive and intrinsical ly intertwined with al l  four  principles of the restructu ring . 

Social work with in the Department had embraced bicultural ism. I ntervention was 

focused on whanau decision-making, support of existing fami ly networks, preventing 

ch i ldren coming into care, into moving chi ldren out  of residential institut ions to 

community placements, and releasing funds to local programmes rather than agencies. 

But it was clear that the REOs were attempting to reframe these changes in terms of 

good social work practice, and some fitted very well .  Yet, the REOs expressed concern 

that because they perceived cost-cutting was a major motivator, further reductions in 

allocations would occur further pressuring Departmental social workers to retreat into 

casework just to cope with the demands for mandated statutory serv ices in ch i ld 

protection and youth justice. 

Only one R EO saw no future for social work within the Department. The remainder felt 

the Assistant Director's Conference in Hami lton in August 1 988 clearly indicated that 

social work within the Department would focus on chi ld protection and youth justice 

work. Despite this generalized view, many of the R EOs still considered the community 

work and deve lopment ro le of departmental social workers under discussion. lt was 

unclear whether the Department's monitori ng, funding and servicing role to community 

agencies would be defined as a social work role. Only one REO addressed this debate. 

Thus, the R EOs saw the Departmental policy with regard to the social work task as in 

flux but with clear signals that the role of social work within the Department  was 

heading toward primarily child protection and youth justice roles. The R EOs were quite 

knowledgeable about the debates,  the confl icting views, and the implications of the 

conflict ing directives. 1 t  was clear that they were well aware of difficulties in practice 

and were wil l ing to assist Head Office and Districts to find 'new ways of working' that 

better served clients. 
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CHAPTER S I X  

THE N APIER DISTRICT O FFICE 

THE COMMUNITY DEVE LOPMENT TEAM 

This chapter reports the f indings of the field work research with the Community 

Development Team in the Napier District Office. The chapter begins with a sketch of the 

Napier  D istrict and the Napier District Office. Before reporting the f indings,  the 

members of the team are briefly described and the data collection techniques employed 

are reviewed ( Refer to Chapter Three : Methodology for more detai l) .  

The Napier District Office serves the seaside city of Napier and the eastern half of the 

Hawkes Bay Region. The tangata whenua are Ngati Kahungunu. Economically the region, 

which has been a traditionally wealthy area, has suffered over the past five years with 

droughts, the national rural downturn, and seasonal h igh unemployment levels . This 

District Office had a national reputation of receptivity to innovation and a community 

orientation which was traced to the early seventies (Wilson, 1 976) . The Napier Office 

was characterized by its Director as having a h ighly trained and experienced staff with 

relatively low tu rnover. 

The office had the typical d istrict office structure .  The District D i rector had 

responsibi l ity for the District's overall operation and its three Assistant D irectors : 

Social  Services (previous to the restructu ri ng , Social Work) , Corporate Services 

(previous to the restructuring ,  Admin istration) and Benefits and Pensions and their 

staffs. The Assistant Director:  Social Serv ices ,  as the o nly Ass istant D i rector 

interviewed in this research will be hereafter refered to as the 'Assistant Director. '  

The Napier District Office's Social Services Div ision at the t ime of the research had 30 

positions: four clerical staff, seventeen basic grade social workers occupying sixteen 

full-time positions, seven senior social workers, two supervising social workers and 

one assistant director. The Division was broadly d ivided into two teams. The Personal 

and Family Serv ices Team provided support ive,  chi ld protection, adoptions and court 

services to youth.  The Community Development Team was responsible for community 
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work, development activit ies including support to community organizations,  Maatua 

Whangai, the  volunteer programme, and the budget serv ice. At  the Staff Development 

Day in Apri l  1 987, the staff had agreed to adopt in  principle the Head Office 

recommended social serv ice division structure with two exceptions. The staff g roup 

suggested a further division of the Personal and Family Services Team into a Casework 

and Court Work team. Secondly , they rejected the 'Community Welfare Services' team 

label and suggested retention of the 'Community Development Team' as more 

accurately reflecting the phi losophy of the Napier District Office . The structure of 

Social Service Divis ion appears in the figure below. 

Figure Three 

N a p i er D i strict Offi ce 

S o c i a l  Services Divisi ona l  Structure 

Ass i stant D i rect o r :  Social  Services ( A D )  

Personal and 
Fami ly Services 

Ch\ ldren 
in Care 

S S� : SW : 2  
4.5 SWs 

I 
Court 

I 
SSN 
3 SWs 

I ntake 

sJ 
4 SWs 

Community 
Development 

I 
SSW : C D  
4 SWs 

Community and 
Preventative Service 

Alte rnat ive 
Care 

I 
SSW:AC 
1 SW 

Key: SSW=Senior Social Worker 
SW=Social Worker 
Respondents in Bold 

The field work objectives were to el icit from the respondents their perceptions of 

changes in social work practice subsequent to the implementation of the principles of 

the restructuring. As was explained in Chapter Two : Methodology , this team was 

purposefu l ly chosen because it reputedly had a community focus exemplified by their 

support of existing voluntary agencies and support of community initiatives. Briefly, 

(see Chapter Two for more detail on selection and data analysis techniques uti l ized) , 

data was drawn on the Community Development Team u til izing several methods. Each 
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member of the team was interviewed using the structured questionnaire. The tapes were 

transcribed , the content analyzed and reported below. 

As wel l ,  each team member was asked to present a piece of their work that they fe lt 

demonstrated their way of working and were asked how this piece of work reflected the 

new practice principles defined as 'the new way of working' ( DSW, 1988c) . The Senior 

Social Worker: Community Development (SSW:1 ) presented his process of negotiating 

with a community agency's request for support. The researcher accompanied the Budget 

Liaison Worker as he set up a community awareness project on credit with volunteer 

helpers.  The community social worker planned a visit to the Women's Health Centre she 

was instrumental in establishing and the volunteer collective that managed the centre . 

The Maatua Whangai worker arranged for the researcher to meet with the twelve kuia 

(Maori women elders) who were the core of a developing whanau support group in a 

large state housing district . The  Employment  Re lated Social Worker obtained 

permission for the researcher to accompany him to an all day hui  on the Petane Marae 

where Reg ional Employment Action Committee Tra in ing P rog ram mes fo r Maori 

unemployed were the focus of discussion. 

I n  addition,  the researcher participated in the life of the agency during the week-long 

research period. This included a District Management Team meeting, a staff meeting and 

a special socia l  work meeting to discuss the reports of the National Assistant­

D irectors' Meeting on the future of social work. District documents, i . e . ,  circular 

memos,  practice reports, statistical reports, organizational  documents, etc. ,  were 

exami ned fo r relevant mate r ia l .  Corol lary interv iews , us ing the  structu red 

questionnaire ,  were held with the Assistant-Director: (AD : 1  ), and the Senior Social 

Workers of Alternative Care and Casework (SSW-2; SSW-3) . Fol lowing in the in it ial 

approach to the Napier Office, the researcher presented the proposal to the entire staff 

and invited any staff who wanted to comment on the restructuring to meet with the 

researcher during the research period. Several staff and the Executive Director of the 

District Executive Committee ut i l ized the opportunity providing valuable verify ing 

data. (See Appendix X for the Schedule of  Research Activ ities in  the Napier District 

Office . )  
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H ISTORY OF THE COM M U N ITY DEVELOPM ENT TEAM 

The Senior Social Worker of the Community Development Team (SSW-1 ) gave the 

fol lowing brief history of the team which was supplemented by comments from the 

Assistant D irector and the District documents made available to the researcher. The 

Senior Social Worker traced the beginnings of the team to a 1 969 church sponsored 

city-wide i n it iative cal led 'Helping You r  Neighbo u r' Th is in it iative included 

government agencies and voluntary agencies working together to provide community 

based preventative and support services on a formal and informal basis. The District 

responded by deciding in 1 970 to extend the voluntary social work scheme and allocated 

resources for recru itment, training and support services. The volunteer scheme was 

only one of several preventative community based programmes put in place in the early 

1 9 70s .  

I n  1 976, the Napier District Office Assistant Director wrote a paper describing the 

preventat ive social work activit ies in h is  d iv ision in  response to a 1 973 Social 

Advisory Council's Working Party Report on Social Welfare (Wi lson, 1 976) . Wi lson 

outlined the  argument presented by the Report for sh ift ing the emphasis of social work 

from case work to fami ly-oriented counseling and welfare services supported by close 

consultat ion and coordination with community agencies, especially schools. Wilson 

( 1 976) then demonstrated that such a practice model was functioning in the Napier 

Office. The active volunteer programme with over ninety volunteers had been in place 

for over five years : 

The uti l izing of volunteer personnel as suggested by the Working 
Party has proven to be a most worthwhile addition to the existing 
D epartmental staff, as much of the grassroots family-oriented 
work could be taken over by these skilled workers. . . training and 
support through group supervision and the sharing of experiences 
for such volunteers, is seen as being essential in the Napier Office 
and this is an ongoing regular activity (Wilson,  1 976 :6). 

The second preventative welfare programme Wilson described was the joint effort of 

the schools, the justice system and the Department.  The 'D iscussion in Schoo ls' 

programme was aimed at early identification of 'at risk' children ,  at coordinating early 

prevent ion efforts th roug h information : at provid ing counsel l ing and supportive 
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services in the community , and at increasing cooperation and consultation among the 

various government departments to improve service del ivery. 

In  1 978, the Napier Office set up the 'Contact Centre' as a m ulti-purpose community 

drop- in centre with a primary focus on unemployed youth. The programme included 

information referral ,  job-readiness and train ing programmes. The Centre by 1 988 

was a commun ity run and sponsored enterprise funded through the Community 

Organisation Grant Scheme (COGS) . Five years after the Contact Centre was first 

establ ished ,  the Napier Office set up K N E ECAP ( Kids Needing Educationa l ,  

Environmental ,  C ultu ral Activities Programme) .  Th is  community based trust was 

providing activities for pre-adolescent 'at risk' youth. These programmes were four of 

the i n it iat ives sponsored in part or whol ly by the Napie r  D istrict Office that 

contributed to its national reputation as a community oriented district. 

In 1 984, a report prepared by a Napier District Office Community Worker noted that : 

lt is apparent that Napier is one of only a few offices that has set 
up Comm unity Development Teams with social workers released 
from casework . . . .  There are a group of people at Head Office who 
are committed to the concept of community development and who 
wi l l  endeavour to see this area of work further develop (Napier 
D istrict Office, 1 984 :2) . 

In 1 988 the community development programmes the team was involved with included 

the development of the Social Work Commun ity Resource Manual, the Home Liaison 

Programme at a local school, Parent Effectiveness Training, a social skills programme,  

and supportive services to commun ity g roups.  Individual social workers wi th a 

commun ity orientation,  recru ited and supported by the management were the two 

factors that insured continuation of this community or ientation despite contrary 

national t rends and the adoption of the unsupportive workload formula d iscussed 

earl ier (See Chapter Four) .  The two directors during the period were committed to the 

commun ity work /community development function as an integral part of statutory 

social work serv ices. 

These two di rectors h i red and a number of social  workers with a commun ity 

orientat ion. The  Senior Social Worker, with responsib i l i ty for the Commun ity 

Development Team at the time of the research , had been g ranted a bursary to earn his 
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qual ification in social work and upon completion assumed superv ision of the 

Community Development Team in 1 983. 

TH E COMM U N ITY DEVELOPMENT TEAM 

The Community Development Team of five members included a senior social worker 

(SSW-1 ) and four social work positions fil led by a Budget Liason Officer (SW:1 ), a 

Community Worker (SW :2) , an Employment Related Social Worker (SW:3) and a 

Maatua Whangai worker (SW:4) (See Figure Eight) . The Senior Social Worker of this 

team had been continuously with the Department since 1 975 except for his two years 

at Victoria University to obtain his qualification. He had been the senior of this team for 

five years. The Budget Liaison Worker joined the Department in February, 1 984. The 

community worker had a qualification in social work and a work h istory in psychiatric 

social work. She was appointed to the team in March , 1 987. The Employment Related 

Social Worker, appoi nted in November 1 987 after  twelve years as a un ion 

representative in the m eat industry and came with the support of his whanau. The 

Maatua Whangai worker had been appointed with the support of her whanau in February 

1 987 after five years as a volunteer with her iwi . The team had recently lost two 

part-t ime positions, a Volunteer Coordinator's position,  a wage worker and a Budget 

Advisory Service Coordinator's positions. Both wage worker positions were lost in the 

budget cuts of late 1 987 and early 1 988. 

There are several notable characteristics of this particular Comm unity Development 

Team. Except for the team senior, the team members were re latively new to the 

Department and to social work. The team was a team with clearly designated 

specialisms. Three of the four positions on the team had been established with targeted 

funding from Head Office in itiated programmes. Two of the team members had strong 

links with with their whanau who had supported their appointment to the Department .  

During the s ix years the Senior Social Worker had responsibi l ity for the Community 

Development Team, he  felt that the the team had had to deal with recurring internal 

cohesion issues and constant threats to its continued existence. Despite the support of 

the Assistant Director over its seventeen year h istory ,  the Community Development 

Team had never been a particularly large or strong team. The size of the team fluctuated 
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between four and six positions. The function of the team and its composition had been 

less a result of planning than of expediency. For example, when Head Office established 

the employment related social work positions in the early 1 980's, this position was 

attached to the Community Development Team. The same process occurred with the the 

Budget Liaison Officer in 1 984 and subsequently with the establishment of a Maatua 

Whangai posit ion.  Although a strong argument could be been made for the 

appropriateness of these assignments to the Community Development Team, they were 

management 'top down' decisions that brought together ind ividuals from diverse 

backgrounds with quite distinct tasks and very different orientations to their work. The 

establishment of a team approach had became increasingly problematic. Each individual 

had been employed for a specific task, with l ittle ,  if any, interchangeability of ski l ls, 

common professional orientation ,  nor Departmental work h istory. 

We are a 'team' in name only, each job has a specific focus . . . .  We 
hardly see each other except for scheduled supervision and team 
meetings . . . .  Our work is not interdependent and is mainly 'out 
there' in the community (SSW- 1 ) .  

The one common task was support ,  advice and development services to  commun ity 

groups and agencies. The Senior Social Worker had developed a four category schema to 

describe the services the team members offered to community agencies and groups: 

TRUSTEE RELATIONSHIPS: the team member had a legal and/or 
management responsibil ity for the group or agency 

ADVISORY RELATIONSHIP :  the team member had coaching , 
supervisory, education, specialist input role ,  etc. 

LIAISON RELATIONSHIP:  the team member had a facil itating 
role as the main contact person with the Department 
for the group, often for a specific reason 

COMMIITEE MEMBER: the team member had a developmental/ 
supportive role (SSW-1 )[See Appendix XI 
for a l isting of the agencies] . 

Each of the four categories of serv ice had a v isiting standard that specified the 

frequency and the level of ski l l  the intervention required. The senior social worker used 

this scheme in workload allocation and as an evaluative tool .  The expectation was for 

the team member to gradually play a less integral role with the community group or 

agency as the g roup assumed increasingly more responsibil ity for itself. In addition the 

team provided one-off funding information and general i n formation/referral serv ices 
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to emerging groups and commun ity organizations with whom it did not have a more 

formal ro le .  

The S e n io r  Social Worker v iewed the continu ed existence o f  the  com m u n ity 

development team as tenuous. Another  Senior Social Worker in the District (SSW-3) 

reinforced this view by explaining that there was less of an assumption that the 

positions on the Community Development Team would be automatically fil led when 

vacated by transfer or resignations than was the situation with casework positions .  

Whi le  staff fee l  community development is important, when i t  
comes down to posit ions,  the attitude of  most management and 
practit ioners is that i f  there's going to be cuts, commun ity 
development is where the cuts should be . . . .  The statutory work, 
the cases are priority (SSW-3) . 

Fi l l ing each vacancy in the Community Development Team required strong justification 

and was subject to delays. In the budget cuts of 1 987-1 988, Department policy was to 

avoid competition between teams.  The alternative chosen,  to discontinue the wage 

worker positions, only affected the Community Development Team since it was the only 

team with wage workers. One of those wage workers was the volunteer coordinator. This 

occurred despite Department pol icy expressing support of a community social work 

model and encouraging volunteer programmes. Allocation to preventative social work 

activit ies had to compete with al locations to casework serv ices fulfi l l ing statutory 

requireme nts. The team had difficult ies recru iting team members because its social 

work activities were considered by many as 'fringe' because career prospects were not 

seen to be enhanced by community work/development experience. lt was th is non­

support, and, at t imes the th in ly ve i led host i l ity expressed by the rest of the staff 

towards the Community Development Team, that presented a periodic threat to its 

continued existence. 

lt has been a constant struggle to explain our role to the rest of the 
staff . . . .  We have not been able to clearly show how we can make 
the i r  job [the casework job] easier. . . .They want our  staff 
allocation . . . .  They think we have [it easy) and just go to meetings 
( S S W- 1 ) .  

People can understand casework and they can also see the figu res . 
. . . This team can't really play the numbers game and that seems 
the way a lot of people judge things (SW-1 ) .  
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The Senior Social Worker: Community Development Team reflected on his work in the 

Tamatea suburb of Napier prior to his tra in ing .  There he applied a 'community 

casework' model which included many features of the 'patch approach' (Hadley and 

Hatch, 1 98 1 ) to the social work he would become famil iar with in his training. He made 

himself available to the agencies and volunteers in his area, was part of the "Discussion 

in Schools" programmes operating in his area, and demonstrated his commitment to this 

particular geographical community. 

I would regularly go to the local drop-in centre a half day a week 
and stay there, visiting the solo mums or getting the solo mother's 
group together, just the l ittle basic things . . . .  I'd l iaison with the 
local medical centre and follow-up on any concerns . . . .  I set up 
the l iaison system between the school ,  the school principals, the 
district health nurses, and the Plunket Society to identify possible 
problems early (SSW-1 ) .  

These activities contributed to the development o f  his phi losophy of community work 

while in U n iversity. Basic to this philosophy was a belief in self-determination and the 

abil ity of individuals and communities to help themselves: 

Whi le I bel ieve in the importance of the welfare state , in the 
government taking responsibility, I also think there has been an 
aspect of people being re l ieved of their responsibi l it ies. . . 
So it is a sort of awakening people to the p o s s i b i l i t i e s  t h e y  
have i n  their  own fingertips . . . .  l t  i s  empowerment (SSW:1 ) .  

He addressed h imself to the difference between community work and community 

development, a difference, he argued, was both in emphasis and in degree. 

They differ in terms of the percentage of t ime the worker is 
emeshed in the project or community . The worker is  much less 
directly involved in commun ity development and much more 
involved in community work. My team could do more community 
development if the caseworkers adopted a more 'community case­
work' perspective (SSW:1 ) .  

He contended that Departmental policy had not been explicit: "the term community 

development [sic] is  used frequently but the intent is for community work [sic] that 

is d irect ly serv i ng our  ex ist ing cl ients" (SSW: 1  ) . The Senior Social Worker :  

Community Development felt that community activities must increasingly be capable of 

demonstrat ing the i r  d i rect relevance to reducing referrals to the Department ,  to 

mitigating the seriousness of the referrals made or to establ ishing resources for 
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existing cl ients clearly "with in the boundaries of our statutory obligations" (SSW:1  ) .  

Such gu idel ines he saw as a double bind since reduction i n  referrals might be  used to 

just ify fu rther  budget cuts. The gu idel ines represented a narrowing of the 

operational ization of the Departmental mission as it had been interpreted before the 

restructuring . The Napier District Office Assistant D irector (AD : 1 ) was quite clear on 

this point :  

We really do need to look at our areas of responsibil ity, our goals, 
our result areas and try and get our services and our community 
development to fit in with the results we are expected to achieve as 
a Department. And those results need to be tied in very closely 
with the c l iente le.  We're ach ieving results for o u r  cl ients 
(AD : 1  ) .  

The implication was that community development activ ities for the general well-being 

of the community was not justifiable. Activ ities were to be clearly l inked to c l ients .  

That was assumed to mean current clients, not  potential or  "at  risk" of becoming 

c l ients .  

I th ink we were almost a t  the stage where if something was 
happening in the community, we had some how to be involved . . . .  
I don't th ink we wil l  become the 'trash can' agency ,  where 
everything that the other agencies didn't want to do gets dumped 
onto Social Welfare, because we have such a wide mandate. I do 
think we are going to be far more selective (AD:1 ) .  

The Assistant Director predicted that the size o f  the  Community Development Team 

wou ld conti n u e  to shrink as commu nity work and development activit ies were 

'contracted out' or devolved to the community. 

I think we'l l  have at least one, possibly two positions in the office. 
One responsible for funding decisions and one position fo r the 
inspection of faci l ities and the monitoring for effectiveness of 
service (AD :1 ) .  

She pointed t o  the pol icy directive indicating the intention to eventually shift ult imate 

responsibi l ity for Maatua Whangai to the iwi and the readiness of the local iwi in 

Napier to have the Department Maatua Whangai worker sited i n  their Roopu-a-lwi 

prem ises. 
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STATUTO RY - VOLUNTAR Y  BALAN CE 

The Community Development Team's Senior Social Worker expressed an ambivalence 

about the shift of provision of services to the voluntary sector. 

Whi le the Department is fu l ly responsible for these services,  
there is some semblance of commitment to their continuation .  Once 
they are devolved to the 'community,' whoever  and whatever the 
'community' is, that commitment is weakened if not el iminated . . .  
This team is being threatened by devolution and I am in conflict. 
While being philosophically supportive of the move to do things 
differently, I fear transfer of service provision to the community 
makes those serv ices vulnerable to fluctuations in commu nity 
support and funding (SSW-1 ) .  

For example, he and t h e  Budget Liaison Worker were supportive o f  the budgeting 

service being devolved to the community . They recognized that the involvement of the 

Department and paid staff may have a negative effect on voluntary involvement: 

Hastings [A neighbouring District Office) has an autonomous 
budgeting service, they have the same sort of team, but they have a 
committee that runs it. So I think the fact that I have have been 
here and am available, has made me more involved with the day­
to-day operations and the volunteers less involved (SW-1 ) .  

Discussion was underway for the  transfer o f  the  Budget Advisory Service to  the 

community although the Senior Social Worker was attempting to slow down the process 

until adequate funding for a coordinator and administrative costs could be guaranteed 

through local or Departmental funding. 

SERVICE DELIVERY 

R e g i o n a l izat i o n  a nd Decentra lizat i o n  

The Community Development Team members had l i ttle comment in response to  the 

questions on regionalization and decentralization . (See Chapter Two for discussion of the 

principles of the restructuring and Appendix I for a copy of the interview schedule) In 

fact, the team members expressed little interest in these processes since they did not 

perceive any effect on their work. Three of the respondents holding management 
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positions (AD:1 ; SSW- 1 ; SSW-3} , however, felt themselves directly effected by both 

regional ization and decentralization. lt was the Assistant Director's opinion that the 

restructuring of the Department was initiated by the Labour Government to: 

Bring services closer to the people who need the services. . . .  They 
went  in with the ideas of getting decision making closer, doing 
more briefing and consult ing, and implementing management by 
consensus. . . .  They had the view that there are resources people 
didn't use effectively and wou ld continue to use ineffectively if 
they were controlled from a remote point ( A D : 1  } .  

She felt the Auckland Region had provided a opportunity to examine the implications of a 

regionalization process. The Assistant Director reported an assistant director's meeting 

in the early- 1 980's expressed strong objections to a regionalization plan that created 

another layer of hierarchy. 

However, in 1 985, it seemed very clear that we were going to go 
to regionalisation and that was, I think, when the decision was 
made but there certainly was discussion befcre then. . . .  I think 
Puao-Te-Ata-Tu was the final push that was required to make it 
happen. . . People did see the Department as being a bureaucracy 
that was remote (AD :1  } .  

The Assistant Director lamented the loss of  specialized services, such as legal and 

international  adoption services, that occurred u nder regional ization.  These h igh ly 

special ized services were infrequen tly u t i l ized by the districts. To ma intain 

professionals on a regional basis to provide these services would be f inancial ly 

prohibitive to the regions in her opinion.  These services wou ld have been better 

retained as centralized services. 

A national perspective on issues like foster care and adoptions is 
gone. lt really has not been well replaced in the Regions . . . .  
There's nobody that has replaced the prog ramme side, there's 
just this broad overview, but nobody who is a special ist in the 
region (AD : 1  } .  

Her view was echoed by the Senior Social Worker: Casework: 

I'm not at all impressed by regionalisation .  . . .  For adoptions it 
has meant chaos. . . .  I don't know who is responsible. . . .  Two and 
a half months ago we were to ld to do a job which included 
temporary workers and to use them to do it  properly and now 
without an explanation, the money is not there for those workers. 
Head Office apparently issued a press release that despite the cuts, 
we would be offering the same service. Now how can we possibly 
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The Assistant Director expressed concern that the Reg ional Office staff, who 

characterized themselves at one point as a 'courier between the Districts and Head 

Office,' were in fact operating in that manner: 

They [the REO's) have no l ine authority. I f  we want to find out 
something or clarify a policy, we have to write to them and they 
[sic] wi l l  write to Head Office. We are worse off in this regard 
than we were under the old system when we could contact Head 
Office directly (AD : 1 ) .  

The  Assistant Director acknowledged that under the d ecentral ization pol icies, the 

District Offices had been granted delegations that meant managers had more direct 

control over their operation. 

In relation to staff, I can decide how many socia l  workers I'm 
going to have. I can decide the grading of the social workers--with 
approval of my director. I have to satisfy the d irector I can do it 
within the budget and the reason for those particular gradings . . .  I 
am managing the division but I am only managing the division so 
long as my management fits the district management plan [ ital ics 
added] (AD:1 ) .  

She noted the  l imits o f  management i n  centrally determined budget expenditures and the 

realities  that, not only,  was the district budget function added on to an already ful l-time 

job it was assumed by individuals without skil ls in financial management : 

lt has become qu ite stressful because we [middle managers] don't 
have terribly much training in financial management. . .  and the 
money allocated is less than adequate to provide the standard level 
of service we have had up to now. So a lot of the anger, the 
reaction against the curtailment of service comes against the 
local person [sic] (AD:1 ) .  

The increase in  workload for the Assistant Director was noted by a l l  three Senior Social 

Workers who felt that the new management tasks delegated through decentralization to 

the A D's position meant that either those tasks had to be done along with the already 

ful l-t ime job, or some tasks of the AD's job wou ld not be done or, as was already 

happening,  some tasks wou ld be delegated further  down the h ierarchy, i .e . ,  to the 

Seniors, increasing the workload for everyone: 
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d ifferent ski l ls  and save expenditure, at the same t ime our jobs 
are expanded . . . .  Innovation is balanced against the constraints of 
t ime, money and the rising demand for services (SSW-1 ) . 
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The delegations to the District Office were initially in the area of casework decisions so 

the Seniors over the Casework Team and Alternative Care were more directly affected 

by increased workload. The Community Development Team had few delegations passed to 

them as district officers but the plan to decentralize community services funding in the 

next year was expected to alter the Team's responsibil ities dramatically. 

Devol u t i o n  and Part ic i pati o n  

The proposed decentralization o f  community funding to  the Districts (DSW, 1 988d) was 

expected to bring problematic issues to the District Office. Despite the stated Head Office 

support of community services, the Assistant Director did not foresee additional funds 

being made available for community in itiatives nor an increase in the transfer of funds 

for devolution that many community g roups expected (NZASW, 1 986) . She expected 

that the amount of funds available to community groups would be reduced at least by the 

costs of the admin istrative structures created for monitoring and evaluation of the 

expenditure .  As well ,  the District Office would be expected to play a more prominent 

role in the funding process: 

We are going to be responsible for recommending certain services 
not be funded in the future and others are . . .  So although we are 
expecting the community to take in itiatives,  we are also going to 
monitor their  performance (AD:1  ) .  

The Executive Secretary for the District Executive Committee (a structure set up under 

restructuring to increase the role of the community in decision making , see Appendix 

IV) was of the opinion that decentralization actual ly decreased the ability of the 

community to influence decision making . 

Whi le the D epartment was centralised you could go down to 
Well ington and make a 'big stink.' Now you have to make one here 
and you don't real ly know what the avenues are to get to those in 
power- i t  isn't the District D irector.  You really are not much 
f u rth e r  a h e ad ( Execu t iv e  Secretary , D ist r ict E x ecut ive 
Committee) . 
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The J une 1 988 statement of the Napier District Management Team Standards defined 

the aim of the Management Team as operating in a way that "provides for participation 

by al l  members" and "where possible, the method of decision making wi l l  be by 

consensus" (Appendix X I I ) .  lt was important to note that the management team had 

wide membership. lt was composed of the District Director;  the Assistant Directors of 

Social Services, Corporate Services and Benefits and Pensions ; two Whanau Group 

representatives, a Publ ic Serv ice Association representative and the Director's 

Secretary, The District Executive Committee Secretary was also present at the 

Management Team meetings in an apparent attempt to open the process to the community 

but did not apparently have permanent membership. 

Management Style 

The management phi losophy of the Assistant Director was consistent with the District 

Management T earn phi losophy. 

I have always really liked the idea of participatory management. . .  
1 t  is important to l isten ,  to brief and to consult staff . . .  but [as 
management] , we reserve the right to make the final decision . . . .  
The process depends as well ,  on the level of staff experience (AD :  
1 ) . 

The principle mechanisms for staff participation the Assistant Director outl ined were 

the monthly staff meeting and the individual weekly team meetings. The senior social 

workers were charged with the l iaison responsibil ity between basic g rade staff and 

management.  As wel l ,  written memos, comments, reports ,  etc. ,  were periodically 

util ized as information exchange methods. The Assistant Director maintained what she 

described as an 'open door policy' but insisted that issues be dealt with with in the chain 

of com mand first. She felt that the recommendations of the Administrative Review 

( 1 987) and the Departmental Plans urg ing a participatory style of management only 

confirmed the style of management already operating in  her division.  This view was 

confi rmed by the respondents holding management positions (SSW-1 ,2,3) . 

Within the Community Development Team, the Senior Social Worker characterized his 

role as a coordinator rather than as a supervisor with control and mon itoring 

functions. Each of his team members had a specialized function and had been recruited 

to perform that specialized task. The only exception was the Community Worker who 
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because of her qual ification in social work and her commitment to commun ity 

deve lopment, functioned in a more tradit ional supervisor-supervisee relationship 

with the Senior Social Worker. The other workers, particu larly the Maatua Whangai 

worker and the Employee Related Social Worker, felt a dual accountabil ity to their 

whanau and iwi. This dual accountability redefined their relationship with their Senior 

and increased their autonomy in task planning and performance . The modified 

participatory management model utilized in this team reflected these team realities. 

SOCIAL WORK 

All those interviewed acknowledged that social work practice in the Department had 

undergone radical changes and more change was sti l l  to come. 

I think there were some staff with no involvement at all in the 
community development initiative. They now are beginn ing to 
work to deflect chi ldren away from the services t raditionally 
provided . . .  'the new way of working' does require new skills and 
brings with it new stresses (AD:1 ) .  

The Assistant Director acknowledged that despite the acceptance of change as inevitable, 

som e  social workers remained resistant to the shift to a community oriented service 

model  because of the need to respond to the daily demands for care , protection,  

supportive services. She acknowledged her own resistance to the name change from 

Social Work Division to Social Services Division that occurred with the restructuring :  

I think with 'Social Services' the Department services were being 
given a wider perspective and involved more of a community sort 
of view and a commu nity role . . . .  [ l t  implied] the expectation of a 
generic sort of approach to families. . . .  But I was not involved in 
the decision ,  my opin ion wasn't even asked. . . .  There was a 
feeling almost of betrayal. . . .  For awhile I even refused to sign 
[my new title) . . . .  The acronym AD:SS was distasteful .  . . .  Social 
Work had had its own line structure and several strong managers 
[in Head Office who] were made redundant and with them clear 
identification of social work in Head Office disappeared (AD:1  ) .  

Social work practice was seen to have changed: not only i n  the demand for a bicu ltural 

model of practice but in requiring a true power-sharing in decision making with the 

fam ily in whanau decision making . The Maatua Whangai worker was explicit in setting 

her priorities: " I  don't look at the rights of the mother, I look at the rights of the baby 
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and its bloodline" (SW-4). The implementation of this model was just beginn ing and 

faced complex subtle dilemmas: 

We're trying to work in a bicu ltural way , to involve the whanau , 
yet people refuse to respond. We thought it was perfectly 
acceptable to invite the Departmental kaumatua to comment on a 
particular case but it was not with the particular family . . .  There 
is a lot of confusion about the proper protocol and how you are to 
go about unraveling it (AD :1 ) .  

The kaumatua g roup that the Maatua Whangai worker arranged for the researcher to 

meet felt that the Department was changing and that there were concrete examples of the 

Department's commitment to Maori people. They pointed out the work of the Maatua 

Whangai worker with the fami l ies in the housing suburb and particularly expressed 

their appreciation of her in bringing them together to share their cultural heritage.  The 

Maatua Whangai worker explained that she had been encouraged by Departmental policy 

to engage in community development of her iwi. Her work with the kaumatua group was 

an example. 

The Maatua Whangai worker was both optim istic about Departmental pol icy regarding 

iwi development and pessimistic about implementation of true partnership. She felt 

that trained social workers were more hesitant to implement power sharing in whanau 

decision making , yet the newly trained social workers were less hesitant to embrace 

bicultural ism. The Pakeha community worker expressed a reluctance to practice 

bicultural social work because she felt that it was inappropriate for her as a Pakeha to 

offer support to the Maori community. In her work with a community agency, it was 

her  respons ibi l ity to l ink with the Pakeha commun ity and her Maori col leag ue's 

responsibi l ity to l ink with the Maori community : 

That's how we work at the Centre. . . .  The Maori women come to 
her [the Maori worker] , not to the Women's Health Centre. . . .  I 
recogn ized that pretty early on.  . . . I was white in the 
Department like everybody else and it was inappropriate for me to 
approach the Maori community (SW:2). 

The Senior Social Worker: Community Development felt strongly that social work 

phi losophy has always supported getting : 



People together to try to decide their own destiny rather than 
making decisions for them . . . .  The knowledge has been there and 
the desire to work that way has always been there . . . .  Now it is 
supported by pol icy if not by resources, the workload formula, 
or training [ital ics added] (SSW:1 ) .  
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Three of the team members including their senior felt that the init ial Departmental 

policies issued as part of the restructuring indicated the Department was taking a broad 

view of the social work task in which community development and community work 

were seen as integral to the Department's social work services. They felt those initial 

policy statements supported and leg itimized the work of the team. The senior had 

assumed that the policies were a reflection that the work of the Community Development 

Unit, established in Head Office in 1984, had influenced policy. 

lt was only when the second wave of directives began to flow, that 
we real ized that the intention was to devolve commun ity 
development activities to agencies, groups and iwi authorities 
outside the department (SSW-1 ) .  

The Community Worker spoke of her work with the Women's Health Collective a s  being 

initially supported by the new policy statements and now clearly she was being told she 

must pu l l  back from active involvement in community development activities and from 

community and work activities not clearly l inked to the department's clients. Not only 

was her work with the collective seen as community development and better done ' in the 

community by the community' but it was clearly seen by the Assistant Director: Social 

Services as a health related service not a social welfare service. The community 

worker felt that the task of social work was being expanded in the general sense but, for 

social work i n  the Department, restricted to a very narrow range of statutory tasks. 

B I C U L  T U R A L I S M  

The Institutional Racism Report (DSW,  1985b ) "was qu ite a shock, really, to people 

in top management" (AD : 1  ). The result has been "an all out effort to try and recruit 

people who have got a very definite knowledge of Maoritanga" (AD :1 ) .  The recru itment 

of Maori people for social work positions brought new dilemmas: 

I 'm not sure if they are really quite clear in their own minds as to 
their Departmental  responsibi l it ies, and what is essential ly a 
personal responsibi lity to their iwi and whanau. . . .  Some think 
they should be able to do almost anything , even though they are 
employed here to do a specific job (AD: 1 ). 
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The Assistant Director asserted that the Department had a h igher profi le  with Maori 

cl ients and the Maori community as a result of the implementation of a bicu ltural 

perspective and the establishment of positions in the Department aimed at improving 

relationships with the Maori community such as a Departmental Kaumatua and a Maatua 

Whangai worker. Such efforts have produced a Pakeha backlash : 

Some of the Pakeha clients haven't got that sort of intermediate 
link that the Maori people are now having throug h the Maatua 
Whangai vol unteers and staff. . . .  European cl ients do not feel 
they've got a bridge between them and the Department (AD:1 ) .  

As far as casework services are concerned it is clear that "before you go anywhere about 

a Maori ch ild, you must consult Maatua Whangai" (SSW:1 ) .  The increase in Maori staff 

as a result of afirmative action policies was seen to be having sign ificant impact on the 

implementation of a bicultural perspective : 

I've found it started before Puao- Te-Ata-Tu, with the Permanency 
Planning Programme. l t's been a gradual process that has speeded 
up in the last eighteen  months. I mean policy has in itiated the 
increase in Maori staff and just having these people amongst us 
has made a difference to the service (SSW:2). 

A M aatua Whangai position was allocated to the Napier District in 1 983. The worker at 

t ime of the research , had only been with the Department official ly less than a year but 

had been a volunteer with her iwi for many years, was a respected member of her 

tribe, and was mature, i .e. ,  old enough to command an acceptable level of respect from 

her people to perform her tasks. She was strongly supportive of the Maatua Whangai 

kaupapa (purpose) and expressed acceptance of the policy changes that emphasized iwi 

development rather than placement of Maori children. She did however, acknowledge 

that because of the present capabilities of her iwi , the simultaneous implementation of 

both policy objectives was not problematic. Other iwi who were not as well established 

were in need of iwi development resources and activities before attention could be given 

to the placement of Maori children. 

We hold families responsible for their own and let them know we 
are here with support. . . . We are collating a reg ister of all 
Maori , of al l  the marae and the whanau, hapu and iwi that are 
attached [to Departmental clients] . . . .  Our aim is to make sure 
that the social workers are able to make the contacts themselves. 
Th is is part of bicultural ism (SW:4) . 



The Maatua Whangai worker described significant changes within the Department: 

Twelve months ago social workers were not prepared, it was not in 
the manual, they were suspicious, it was quite new to them . . .  but 
now we can sit and discuss Maori/Pakeha issues quite comfortably. 
lt's also good for those in the iwi to remember that the Department 
has an obligation. If a ch ild has been abused the Department has a 
role to play and they are responsible. . . .  But there is no reason 
why as a whanau you can't make the decision as to where the child 
is going to be . . .  with the Department having a monitoring role 
( S W :4) . 
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Although she bel ieved that the Department has taken a "a big step forward in 

bicultural ism," (SW:4),  she expressed concern that som e  M aori t radit ions were 

inappropriately usurped in the desire to embrace a bicultural perspective. She gave as 

an example the use of the t i t le,  'Rangit ira' (ch ief) by district admin istrators who 

assumed the title by right of their position rather  than recognizing it was a title only to 

be conferred by the iwi. 

The Employment R elated Social Worker pointed to his work with the t ra in ing 

programmes and the Contact Centre as examples of the Department's commitment to 

both the community and to Maori people , in  this case the M aori unemployed. He 

acknowledged that the District Office had a long-standing commitment to the Centre but 

current pol icies reconfirmed the importance of that work. He was disheartened about 

the more recent policy directives that seemed to indicate that positions like his would be 

devo lved to the community for he did not bel ieve that there wou ld be commun ity 

resources to support the work he and the other employment related social workers were 

doing. 

S U M M A RY 

Despite the long history of a Community Development Team in the Napier District and 

the continued support of the Assistant Directors: Social Services for its continued 

existence, the Team members perceived the team as precariously linked to the District 

Office and under constant threat. The support the Team felt when the Department 

established a Community Development Team in Head Office in 1 984 did not materialize 

as anticipated fo l lowing the restructur ing of the Department in 1 986. In i t ia l ly ,  

Community Development activit ies were suppo rted but fu rther refinement of the 
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restructu ring policies clearly recommended such activit ies be more properly s ited 

outside the Department. This was clearly indicated in the policy directives to s ite the 

Maatua Whangai worker in the iwi as the first step in devolving the Maatua Whangai 

programme. 

The reported inabi l ity of the Community Development Team to establish itself as an 

integ ral part of the District's infrastructu re of serv ices, equal in  importance and in 

claims for District resources, supports the f indings of B lack, et. al .  ( 1 983) . The 

Team perceived itself as 'marginal' in  the v iews of the staff in the Social Services 

Division and perceived casework with children and famil ies as the core of Departmental 

serv ice p rov ision .  The stated support of preventative activities in the i n it ial  

restructuring directives did not materialize in resources or staffing support . The 

restructuring pol icy of 'partnership with the community' meant that what support 

there was for community development and community work in the Department and in 

the D istrict was defined as support for moving preventative services out of the 

Department to voluntary agencies, g roups and the iwi and restricting the team to 

funding and monitoring roles. At the time of the research, the funding role  at the 

Districts was minimal and consisted of allocations on a pre-determined schedule.  This 

would change in 1 989, when community services funding was to be delegated to the 

districts for allocation according to local needs rather than by the previous system of 

pre-set  prior it ies. 

The management plans advocating a participatory management style ( DSW, 1 986a, 

1 987c, 1 988b) was perce ived as emphas iz ing the br ief ing and con s u ltation 

mechanisms already in place. However, it must be noted that the smallness of the Social 

Services Division,  the relative staff stabil ity, the new bu ilding with its com mon tea 

room and the management philosophy of the Assistant Director and the District D i rector 

were all factors that min imized the impact of this policy di rective. That is not meant to 

imply that staff perceived themse lves as possessing real power in decision making . 

Rather the respondents perceived management as approachable. lt also must be said 

that some team members did not want to participate in management decisions feel ing 

that was the manager's job. Some expressed resentment with the constant requests for 

consultation meetings when no resources were offered to deal with the work that was 

delayed. For example, when the Assistant Director suggested further discussion on the 

social work plan, some staff offered their apologies saying they had too much work to do 

and cou ld not afford to be away from their desk yet another hour. 
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There was no doubt that the pol icy of bicu lturalism had had a profound effect on all 

socia l  services and social work provided in the Napier District. Two of the Community 

Development's five member team were strong in Maori tanga and committed to Maori 

development. The Maatua Whangai worker, in  particular, was in constant consultation 

with the social work teams to assist in the development of a bi- cultural model of 

practice. The District's whanau group brought a Maori perspective to the District's 

operations with support of a whanau consultant, the D istrict Kaumatua and the District 

Executive Committee which was charged to monitor implementation of Puao- Te-Ata-Tu. 

(Min isterial Advisory Committee , 1 986) The 'new way of working' ( DSW, 1 988c) 

included a heightened awareness of Maoridom and institutional racism: 

We are now aware that everyone is not the same ; there are 
different cultu res and by treating everyone the same,  you're 
treating them as Pakehas. . . that sort of awareness affects 
everyth ing you do (SW:1 ) .  

The adoption of bicultural social work in the Napier District Office, although perceived 

by the respondents as consistent with social work values, was seen as requ ir ing 

immense effort in the development of new skil ls and expertise at a time of diminishing 

resources. Some of the respondents expressed concern with the recruitment pol icies 

recommended by both the Institutional Racism Report ( DSW, 1 985b) and Puao- Te­

Ata-Tu. (Min isterial Advisory Committee, 1 986) . The recommendations were aimed at 

encouraging the h i ri ng of personnel into social work positions without a social work 

· orientation, without knowledge or understanding of the tasks to be performed and 

without a viable orientation and on-going train ing programme within the District. The 

resu lt was that the statutory work (referrals of chi ld abuse, fami ly disruption, youth 

court proceedings) which was on the rise, had to be handled by fewer and fewer staff as 

the casework positions were fil led with Maori people knowledgeable in Maoritanga but 

not necessarily in social work skills. Paradoxically, these policies had a negative effect 

on race relations s ince the decreasing number of experienced, social work staff were 

predominantly Pakeha. This was to be a much more serious source of tension in the 

Porirua District Office then it was in the Napier District Office as wil l  be shown in the 

next chapter. 
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CHAPTER SEVEN 

PORIRUA DISTRICT O FFICE 

THE GENERIC TEAM 

The same procedures for collecting data were uti l ized with this second team. Each 

member of the team, the Senior Social Worker (SSW:4) and the four  social workers, 

(SW:S-8) plus the Supervising Senior Social Worker (SSSW, a middle management 

position with admin istrative responsibi l ity for the team) and Assistant Director Social 

Services (AD:2) were interviewed using the interview schedule .  Each of the team 

members was asked to present a piece of their work wh ich demonstrated 'the new way 

of working. '  The researcher took part in a multi-disciplinary conference at a short­

term stay group home regarding permanency planning for an adolescent. A second 

worker had the researcher accompany her in the provision of preventative services to a 

mother under stress. The worker had helped the mother plan for day-care services in a 

community based chi ldcare centre. We transported the child on his first day while the 

social worker assisted in settling h im in to the centre. The researcher participated in 

the planning of an intervention in a reported child abuse case where the child was 'at 

risk'. The decision-making aimed at answering the safety of the child was complicated 

by contrary wishes of two factions with in the whanau who disagreed on the placement of 

the chi ld. (See Appendix X I I I  for a summary of the research activities in the Porirua 

District Office) .  

One corol lary interview was conducted with the Assistant Director:Social Services, 

hereafter referred to as the 'Assistant Director' (AD :2) . In formal discussions were 

held with the Seniors in the Court and The Coast Teams, with The District Director and 

the Senior in charge of the Pacific Island Team. Members of the Maori Team and the 

Youth Aid Officer approached the researcher to present the i r  views on the 

restructu r i n g . 

During the week long research period the researcher took part in the l ife of the agency 

including a team meeting, a seniors' intake al location meeting and the management 

meeting.  As well , the researcher was provided with District Office documents/memos, 
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statistical reports, circular memos (Head Office or Reg ional Office generated) ,  the 

1 987 planning day notes and the staff meeting minutes avai lable from 1 987 and 1 988. 

In the negotiation process prior to the team agreeing to participate in the research, the 

researcher  made a presentation to the entire staff and requested their support (See 

Chapter Three : Methodology for more detail) . There was less spontaneous comment from 

staff not directly involved in the research than in the Napier District Office. Several 

explanations can be offered. The office was visibly under more pressure with the 

demands of the workload in this u rban environment. Tensions around the new team 

structure and its impl ications for workload and staff cooperation were h igh,  making 

people re luctant to d iscuss matters with an outsider. The office , because of its 

proximity to Head Office felt it was often 'studied' and the research was conducted with 

Head Office endorsement. Lastly, there were a few staff who expressed th in ly vei led 

hostility to a Pakeha professional social work educator with a non-New Zealand accent. 

THE PORIRUA DISTRICT OFFICE 

The Distr ict Office serves Pori rua,  a suburban commun ity of 83,000 people, 

contiguous with Welli ngton, New Zealand's capital city . 1t was the site of one of the first 

state housing projects following World War 1 1  and continues to support substantial state 

housing tracts within its boundaries. The District itself stretches for 44 ki lometres 

along the west coast of the North Island from Waikanae to Tawa, encompassing quite 

distinct communities in terms of class and race. lt has a sign ificant multi-cu ltural mix 

of Maori, Samoan, Cook Island, Tongan, Tokelauan and European peoples.  The District 

crosses the tribal boundaries of Ngati Toa, Te Atiawa and Ngati Raukawa, each with 

their unique customs and protocol .  

I n  1 988, the District was struggl ing with fast growing unemployment. The est imated 

unemployment rate of 1 5% was reflected in the increasing rate of applications for 

unemployment benefits, growing awareness of domestic v iolence, increasing referrals 

for chi ld protection,  and the multiple needs of its relatively young population .  For 

example, applications for domestic purposes benefits had reportedly increased 7. 1 %  

over the previous year. 
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The Pori rua District had a typical district office organizational structure set out  in 

Figure Four. The Porirua District Office had one satel l ite office, the Paraparaumu Area 

Welfare Office which provided a l imited range of social work services by a small team 

of a senior and th ree social workers. 

THE SOCIAL S E RVICE DIVISION 

The Social Services Division had 26 full-time occupied social work positions, including 

the Assistant Director. In  contrast to the Napier office , clerical staff were 'pooled' 

and, hence were not considered part of the Social Services establishment. There were 

six teams, five based in the Porirua Office and the sixth working up the coast at the 

Paraparaumu Area Welfare Office. In 1 985, the division had one Maori and two Pacific 

Island social workers. By 1 988, six Maori and three Pacific Islanders were on staff as a 

resu l t  of affi rmative action efforts. In late 1 987, the Social Work Division made the 

decision to change the structure of the division's teams based in Porirua from teams 

based on the patch system to ethnicity based teams. The redeployment of staff was 

nearly complete at the time of the research . Staff had been reorganized into a Maori 

Team with Maori staff, a Pacific Island Team with Pacific Island Staff, and two Generic 

Teams with all Pakeha Staff except one. The generic team under study included one 

Maori staff who objected to the concept of ethnic based teams. She was however, 

supportive of bicul tural ism and argued for racia l ly and cu ltura l ly m ixed team 

composition. The fifth team, the Court Team was also ethnical ly mixed. 
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PO R I R U A  DISTR ICT OFFICE 

S OCIAL S E RVICE DIVISIONAL STR U CTU R E  
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HISTORY OF TH E TEAM STRUCTU R E  

The Porirua District Office , prior to  1 983 was organized along special ist l ines with 

teams for adoption , court work, long term foster care and generic social work with 

children and fami l ies. The Assistant Director (AD :2) described himself as dissatisfied 

with the abil ity of the specialist teams to provide a comprehensive service. This 

concern was raised in Britain's Barclay Report on Social Work Services ( 1 982) and 

debated in the Assistant Directors Conference that year. The debate was one factor that 

led to the inv itation to Roger Hadley to come as a consultant to the Department and 

address the Assistant Directors' Conference in September, 1 982. l t  was after these 

discussions and presentations that the Porirua Assistant Director embarked on a plan to 

introduce a modified patch system (Hadley and Hatch, 1 98 1 )  into the Porirua office 

struct u re .  



The implementation was difficult. . .  The notion of a 'patch system' 
is  not exactly comparable to our [geographical ly] larg e ,  
comparatively sparsely populated district. . . . W e  decided to 
abandon special ization, which had a number of advantages, in  
terms of training and extent of  expertise requ ired [and move ] to 
a community based social work model based on a geographical 
comm un ity in wh ich the social worker would know the 
neighbourhood,  the l i fe of the people there and be able to use 
community resources . . .  and we were successful (AD :2). 
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In the Assistant Director's view the patch system brought a renewed awareness to social 

workers and to the clients ,  themselves, that they could be effective in dealing with their 

own problems, that common problems were affecting people in  their geograph ical 

patches, and that "some forms of lower order social action responses could be more 

effective than deal ing with them individually" (AD :2) . The principles of the patch 

system as implemented in the Porirua District Office were: 

1 .  Identification of the helping capacities in lay people, kith 
and kin, etc., to provide care or self-care 

2 .  A proactive, not a reactive, response to need and hence 
a preventative rather the curative role 

3. A focus on teamwork uti l izing professional and 
community people rather than ind iv idual casework 

4. Workers gain ing detailed knowledge of their patch , its 
h istory, characteristics, its formal and info rmal 
he lping networks, agencies, groups and indiv iduals 

5. Local ized services both h ighly visible and 
accessible 

6.  Participative services, rather than al ienating services (SSSW) . 

All social workers were assigned to teams designated to provide social work services to 

a geographical patch. Characteristics of the different patches resulted in quite different 

service provision . The patch in a lower socio-economic area with extensive state 

housing was overloaded with child protection referrals and, consequently, d id less 

community based networking than the team in an area with a more mixed socio­

economic composition which also had more helping agencies and g roups. 

For us, the patch system, was a bit of a dream . . . .  We did get to 
know the local helpers, l ike the Plunket Nurse and the schools, 
teachers, youth aid officers . . . .  We were able to get some good 
re lationships going and pitched in for some training . . .  but the 
press of chi ld protection work slowly eroded our efforts t i l l  we 
were basically doing casework (SW:S) . 
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The patch system would have continued to be the team structure of the office if "we had 

not been forced by the the requirements of Puao-Te-Ata-Tu to consider other options" 

(AD :2) . 

In  1 987, the Maori social workers in the District Office put forth a proposal for a 

Maori team and a client al location system based on ethnicity. The proposal recommended 

joint responsibil ity with Pakeha social workers for existing Maori clients. Al l  new 

clients were to be allocated on the basis of ethnicity. The proposal was discussed at the 

District's planning day in October of 1 987 and implemented incremental ly. The Maori 

team, Nga Kaitiaki, was set up in late October and the Pacific Island Team,  in early 

1 988 .  There were three interre lated factors wh ich made the implementation 

problematic. The first was the tension over "the performance levels of the Maori team" 

(SSW:4). Many Maori staff were h i red to conform with the recommendations of the 

I nst i tut ional Racism Report ( 1 985) and Puao- Te-A ta-Tu (M in iste r ia l  Adv iso ry 

Committee, 1 986) That is, their employment was based on their cu ltural knowledge as 

a major criteria. Because of the fragmentation of the training function in  the 

Department  and its disestabl ishment  of the train ing institutions as part of the 

restructur ing,  it was the perception of many staff that these workers were not 

adequately inducted into the Department nor tra ined to assume the statutory 

responsibi l ities of a Departmental social worker. 

[There has been] a frustration with the slowness with which some 
of the cultural ly appropriate cl ient groups have been able to be 
sh i fted to cu l tural ly appropriate workers and the lack of 
preparation of those culturally appropriate workers in terms of 
training to take up their new work load (AD:2) 

As wel l ,  Maori staff were often in double-binds with the Department and their whanau 

or iwi. The Department was often unclear in their expectations for the newly h i red 

Maori staff, te ll ing them on one hand their role was to 'bring a Maori perspective to the 

Department' and at the same time expecting them to carry traditional caseload 

responsibi lities. The Maori team, for example , refused to be rostered for front  desk 

duty. This decision further deepened the resentment of some Pakeha social workers who 

fel t  they were carrying the District's workload with an ever decreasing social work 

establ ishment. Maori staff expressed the ir  confl ict with the expectations of their 

whanau to be involved in iwi development activit ies, some of which were not sanctioned 

by the Department. There was some resentment about Maori staff attendance at hu i ,  

part icu larly if they were frequent o r  lasting several days. Their absence further 

• 



1 9 9 

highl ighted the perceived disparity between Maori and Pakeha staff because the 

responsibi l ity to deal with day-to-day cl ient requests fe l l  to the mostly Pakeha social 

workers left in the office. Lastly,  when Maori staff assumed a commun i ty/iwi 

development role, they refused to carry caseload responsibi l it ies. Such moves were 

seen as effectively overloading the Pakeha social workers who remained responsible for 

meeting statutory requirements of t imely service particularly in response to reported 

child abuse and youth justice cases. 

They (Maori social work staff] occupy a social work positions in a 
fixed establishment but do not perform social  work tasks--that 
means more work for the rest of us (SW :6) . 

At the 1 987 October staff Planning Day in  an effort to respond positively to some of 

these difficu lt ies, staff created a Bicu ltu ral Development Komiti (Committee) within 

the District Office with the following terms of reference : 

( I )  To promote and monitor bi- cultu ral development within the  office 

(2)  To provide a forum for the discussion of  issues, for the exchange of  ideas 
and increase of understanding to facilitate the implementation of 
b icu l tu ra l i sm 

( 3 ) To insure a gap does not develop between Nga Kaitiaki and the rest of the 
social work staff (Porirua Office Memo, 1 987: Oct) . 

The meetings of the Komiti were to be open to all staff and to have decision m aking 

powers based on power sharing and consensus principles. This group was torn by strife 

and confl ict and was all but dysfunctional by the t ime of the research period in 

November 1 988. 

THE G EN ERIC TEAM 

This team had been the responsibil ity of the supervising Senior Social Worker (SSSW) 

until her promotion in J uly 1 988. She had been with the Department since 1 966  but 

was in  U n iversity earning her D iploma in  Social Work during the critical 1 985-1 986 

period. The Senior Social Worker (SSW:4) was appointed to her position in  October 

just two weeks before the research commenced. Th is senior social worker,  who 

qualified with an advanced degree in social work in 1 982,  had been with the Department 

for less than four years with two breaks in  her work with the Department. One of her 
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team members had been with the Department since 1 979 . Two joined the Department in  

1 983  and 1 985 respectively. The fourth team member had been with the Department 

since 1 981  but absent from the Department during 1 986 and 1 987 while on bursary 

earning her degree. The team was so new that it did not have a shared identity and each 

team member called the team by a different name, i .e . ,  child protection team,  the 

generic team or Sara's team (the newly appointed SSW:4) . However, they did perceive 

thei r  team as distinct from the ethn ically based Maori and Pacific Island teams and as 

possessing its own philosophy of practice based on generic social work principles of 

working across the fu l l  range of activities and modes of practice. The entire team 

expressed concern that their generic team was under increasing pressure to become a 

special ist child protective services team. 

The team evolved by bring ing together three Pakeha social workers and one Maori 

worker who had expressed a commitment to uti l izing their experience with the patch 

system and/or were committed to implementing the 'new way of working' with clients 

(DSW 1 988c) . The Senior Social Worker had been recru ited to head up this team with 

the se particular i ndividuals : 

I feel qu ite confident about these people [the team members) . . . .  
But if I was switched to another team and asked to supervise 
different people . . .  I would find it very difficu lt (SSW:4).  

She expressed concern that the intention for her team was that i t  would move away from 

a g eneric focus to a specialism in child protection issues only, and only if the child were 

clearly, presently at risk: 

I 'm worried if we have to categorize [a referral) every time as 
being chi ld protection . . . .  Now either we are i nvolved in a 
statutory way or we can't be involved . . .  that is pretty dangerous 
(SSW:4 ) .  

There was a general feel ing o f  uncertainty regarding the stability o f  the team, its 

phi losophy and its membersh ip.  The structu re of the teams in the Porirua District 

Office had been unsettled since the staff development day in late 1 987 and seemed to the 

team to be sti l l  vulnerable to more change. 

I do not agree with the decision for ethnically based teams. lt has 
intensified the tension between the teams and m ade some working 
relationships impossible . . . .  I don't expect these teams to last. . . .  



What about our clients, some of them do not want to be forced to 
see a Ma<?ri social worker just because they're Maori (SSW:4) . 
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The newly appointed senior social worker was just beg inning to formulate her goals for 

the team but fi rst she had to famil iarize herself with the dramatic changes that had 

occurred with during the year of her absence from the Department. She expressed 

concern that the focus of her team was quickly being confined to chi ld protection 

investigation . She noted that the referral rate of one crisis case a day observed during 

the research week was not unusual.  These cases required immediate attention and 

decisions about protection and usually intensive intervention over a minimum of two to 

three weeks for each case. She lamented that preventative services and community 

development was either being devolved to the community o r  l imited to designated 

occupants of social work positions,  such as the Maori community worker. "The 'cop 

type' jobs are the only ones left to Departmental social workers" (SSW:4) . 

The team membership was under constant threat from staff reorgan izing efforts 

further complicating team-building efforts. The most experienced team member was 

considering tendering her resignation due in part to changing role  of social workers in 

the Department. 

When we were structured into patches I felt as if I was able to use 
formal and informal helpers in  response to my clients needs. I 
knew the other  helping professionals in my area, I knew the 
fami l ies that I worked with, and I knew several of the church 
leaders, that is so important when you work with Samoan people, 
particularly . . .  I am not saying it was the perfect system . . .  The 
patch system was not adequately resourced or staffed, but at least I 
knew more about my clients and their lives , now, I am working in 
a vacuum . . . I hate it. I know I am not doing the best job for my 
cl ients (SW:S ) .  

Two o f  the other five team members expressed concern that District management wanted 

the team to specialize in child protection. Neither of them wanted to do child abuse 

work exclusively and wou ld consider leaving the Department if that became the sole 

focus of the team. " I  don't actually see a future for me with the Department" (SW:6) . 

Another team member fe lt constantly under pressure to join the ethnically based team, 

a pressure she felt as m uch from Pakehas as from her own people. She, however, 

contended that her co ntribution was best made to a generic based team that acknowledged 

cultural d i fferences. Hence, she resisted any attempts to transfer her to an ethn ically 

based team. 
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S ERVICE D ELIVERY 

R e g i o n a l i za t i o n  

The  Assistant Director offered several explanations for the 1 986 regional ization.  He 

felt that the Department had grown so large in  both number  of employees and functions 

that :  

Regional isation was a realisation of Head Offices' need to reta in ,  
and in some some cases reclaim, control of  the Department and the 
Districts that had grown so large (AD :2) . 

Regionalization would not have occurred unless the State Services Commission had 

determined it would approve the establishment of the management structures to support 

reg ional ization .  

The technical thing that happened, as I understand i t ,  was that the 
Department, because of its overall size, was regraded to a class 
that al lowed the department to have two additional  deputy 
directors . . .  State Services did the regrading in the early 1 980's 
but it had to wait until the wage freeze was lifted (AD :2) . 

The third factor in his explanation was a new management philosophy that util ized a 

tripartite framework for management with the Head Office control l ing pol icy, regional 

offices contro l l i ng resou rces ,  and distr ict office responsib le for operat ions.  

I mplementing th is management structure was problematic: 

There has been a general struggle with those three roles. . . . 
Mainly the struggle has been going on between the Head Office and 
Regional . . . .  Head Office has retained operational control over 
commun ity services funding fo r instance , but that is going to 
change (AD:2). 

He did acknowledge struggles between the districts for resources and programmes, 

commenting that in the South Central Region where three districts service metropolitan 

Well ington , duplication of special ist serv ices would be neither cost effective nor 

efficient. Yet coordination of effort or service was seen by some as contrary to the 

stated goals of the restructu ring effort in general and the reg ionalization principle in 

particular. The Supervising Senior Social Worker was more cynical about the Assistant 

Director's strugg les in the two-monthly regional meetings: 



[The  Assistant Director] has to go and scrap with the other AD's 
about who gets what in an ever diminishing resource allocation . . . .  
lt's competitive not cooperative . . . .  it is conspiracy theory, making 
the workers fight each other to use up their their discontent [sic] 
. . .  l t  is part of the new management philosophy (SSSW). 
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The Supervising Senior Social Worker returned to the Department in late 1 986  after 

her study leave to learn of the restructuring and the establishment of the R eg ional 

Offices as a result of regionalization. 

I had heard of the Pink Palace over there [the description given to 
the South Central Regional Office because of its comparatively 
lavish pink and g rey furnishings] but did not know just what 
effect it would have on my job. . . I soon became aware that the 
decisions that had previously gone to Head Office, were to go there. 
So on the face of it it looked as though decision making was moving 
closer . . .  Really ,[ it] just became another l ink in the chain . . . .  
Decisions made in Head Office used to come directly. . . now it 
seemed like something stuck in the middle there and it happened to 
be in Lower Hutt [the Regional Office) (SSSW) . 

lt was the  Supervising Senior Social Worker who voiced the discontent about the 

resource expenditures in the creation of the Regional Office and its highly g raded staff 

with no noticeable decrease in the size of Head Office : 

The most gall ing thing for me was the fact the Head Office and 
Regional Office was forever making requests for us to do work they 
cou ldn't do and they wanted. . . .  They were easily establishing 
positions [in the regional offices] and they were paid heaps . . . .  
M eanwhi le we have to struggle to increase the social work 
establ ishment (SSSW) . 

Her complaints were echoed by both her team and her supervisees who noted that the 

office's proximity to Well ington meant that they were frequently asked to second a 

worker to the Head Office for preparation of discussion or pol icy documents without any 

payback in staff allocation hence, effectively increasing the workload of the social 

workers left behind. 

D e c e n t ra l i z a t i o n  

There was clear acknowledgement, from the three district social work managers (AD :2, 

SSSW; SSW:4) interviewed, that de legations of authority to make decisions about 

administ rative and practice matters had taken place. "Things happen more qu ickly 
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definitely . . . .  You don't have have to rush off to Head Office" (SSW:4) .  There was 

equally, however, acknowledgement that the delegations had resulted in an increased 

workload for the managers at every district office level because although the delegations 

brought decision making power down the h ierarchy, support systems and additional 

staff allocations had not accompanied the delegations. 

Th is  whole money thing is what is the biggest change,  I think. 
Having an office budget . . . .  l t  was like money was a vulgar th ing 
and you never really talked about it before, it was like this endless 
resource that you had . . . .  Now we've got to work out where our 
priorities are and we are on our own [sic] (SSW:4) . 

The expectation that the d istrict's assistant-directors assume a management role  over 

their divisions placed heavy demands on the Assistant Directors of Social Services :  

The sign ificant changes for me are being called upon to manage the 
resources that we had, where as previously that had been 
something that had been done by Head Office . . . .  I drew my 
s atisfact ion from g iving d i rect support to operational  s taff 
activities and almost a direct involvement with them (AD:2). 

The new role for the Assistant Director meant a move from a practice or cl in ical 

director's ro le to a manager ro le with an emphasis on financial management and 

acco u ntabi l i ty :  ... 

The expectations of being a manager, a f inancial manager, isn't 
something I particularly relish . . . .  I'm being expected to manage 
a budget and be accountable for it when my abil ity to control that 
b udget, is in  my view, l im ited . [ l t  is]  m an ifestly unfair [sic] 
( A D :2) . 

The Assistant Director was referring to his abil ity to predict the demand for special 

needs g rants, foster-care placements, clothing al lowances, koha payments, etc. The 

demand for these benefits are linked to the rate of unemployment and whanau conference 

expenditures. These expenditures are difficult to predict. 

The Department is saying to g iv e  as much power to basic g rade 
social workers to get their job done as well as they can and 
encourage delegation of authorit ies down to them. A lot of those 
authorities relate to expenditure. Yet, as Assistant Director, I am 
responsible to management for those expenditures. The only way I 
can actual ly g et a firm g rip is  to undo that ,  to d raw the 
expenditures back up to me (AD :2) . 



2 0 5  

The Assistant Director, then clearly outl ined the paradox in the delegations of authority 

when coupled with the demands for f inancial accountabi l ity . He saw his abil ity to 

manage effectively as further hampered by an archaic reporting and computer system 

which "if we're lucky can tel l  you what happened a month ago. . . . l t's l ike remote 

steering with a motor car" (AD:2) . 

D ev o l u t i o n  

The structure and responsibil ities o f  this team did not directly expose them to issues of 

devolution. They were aware of the implications of the closure of the pre-adolescent 

care facil it ies in  their reg ion and the alternative care report (MacDonald and Moffatt, 

1 988) . The report conveyed the concern of community g roups that care of these 

children would be left to "the commun ity with 'armies of non-existent  volunteers'" 

(MacDonald and Moffatt, 1 988) . The MacDonald and Moffatt report l isted ten Maori 

groups in Porirua offer ing serv ices to adolescents and cal led fo r the transfer of 

resources from the closure of the Departmental facilities to these groups for payment of 

staff and expenditures in  providing care. 

P a r t i c i p a t i o n  

The team was aware of the myriad implications of the policy demand for partnersh ip to 

the commun ity . They acknowledged their  skepticism,  "when anyone talks about 

community involvement, they mean cutting resources"' (SSW:4).  They raised questions 

about the ethics and the standards of involving community people in aspects of the 

Department's work. One team member described an application of the principles of 

'community involvement' and 'keeping a child out of care' in  which those questions were 

raised for her. She had been called in to investigate an alleged child abuse case. The plan 

had to be made for monitoring and protection over the weekend for the child. Prior to 

1 986, in this situation ,  the chi ld would have been taken i nto into care to insure their 

safety. In 1 988,  alternatives for care in  the commun ity h ad to be thoroughly 

investigated before a chi ld was to be brought into care. In  th is particu lar case, the 

Senior Social  Worker arranged monitoring through the Department's industrial 

chaplain. The chaplain knew a young couple with ch i ldren who would be wil l ing to 

support this fami ly over the weekend by visiting and being available by phone, hence 
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providing a safeguard that was acceptable to the parents in question . This type of 

community monitoring would not have been acceptable practice prior to the new 

directives for partnership with the community. 

I wouldn't have thought that it was appropriate to go out and ask 
complete strangers to do this very sensitive task . . . I wou ld have 
thought that i t  chal lenged confidential ity and privacy principles 
but it is a new practice being tried in  other offices . . . . 1t 
chal lenges the reluctance a lot of social workers have to us ing 
community workers and volunteers (SSW:4) . 

The Senior Social Worker had a second example of commun ity involvement that 

contrasted with the success of her f irst example. This involved the support of a 1 6  

year-old Maori boy brought before the court for offending. A newly formed Maori g roup 

made a forceful plea in front of the judge to be granted supervision responsibil ity and 

was successful. Two months later, the g roup had disbanded and the boy was reoffending . 

Such an example, she argued, h igh l ighted the need for evaluation and monitoring to 

ensure quality and continu ity of care. 

One of the social workers saw partnership with the community as a requirement to 

uti l ize community resources first. Community resources being defined as informal 

caregivers and individuals, as wel l  as, professional caregivers and formal helping 

agencies.  She po inted out the process in the m ulti-discipl inary meeting regarding 

permanency care for the adolescent that she and the researcher attended. She explained 

that in the 'new way of working ' ,  she was compelled to explore, and at times develop 

community based alternatives. 

Before I may have assumed responsibi l ity with in Departmental 
resources; now use of Departmental alternatives is last of the 
options (SW:6) . 

A second social worker argued that true partnership i s  "a long way from community 

development or community work" (SW:?). She questioned the community development 

efforts of the designated community workers in her office say ing they defined their 

efforts long term but did not even know the resources in the community now: 

I h ad a young couple that needed housing and I cal led [the 
community worker) . H is  reply went l ike this: ' I  am working in the 
community at  the moment to  develop a number of  in itiatives, a 
number of resources for people in  the situation you describe, '  and 
he went on to say it wasn't here yet and if I would l ike to put their 



name on a waiting list. . . .  Well ,  it was al l  in the never, never, 
that was totally unhelpful to me and my cl ients (SW:7) . 
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Her anger was based both on her perceived impression that the worker didn't have any 

idea of the community resources available and that h is well-formulated statement was a 

cover-up for inactivity. Meanwhi le ,  she was left without resources fo r her  cl ients. 

This lack of mutual appreciation of the time constraints of both the caseworker and the 

comm u nity development worker was noted in the responses of the N apier Office 

respondents as wel l .  

There was recognition by the team and the managers that the restructuring of 1 986 did 

open many avenues for commun ity based participation in Departmental activit ies 

thro ug h  the District Executive Committee, the Reg ions' Inst i tutional  M anagement 

Committees, the appointment of non-professionals and community agency personnel to 

the ch i ld protection team. 

The Porirua Office had abandoned their fledgl ing social work volunteer serv ice in  the 

early 1 980's under pressure that the use of volunteers with the Department  was 

exploitative. By the mid-1 980's, with the demands of Puao-Te-Ata-Tu ( 1 986) , the 

practice of requesting cu ltural advice and consul tation was well establ ished. There 

were clear indications that all the members of the team were actively init iating contacts 

with community groups and individuals in the provision of services to their cl ients, but 

much of this effort was clearly individual case related. The team felt they had become 

increasingly unsupported because since the Maatua Whangai position had been vacant 

for over a year. Their relationship with the community workers in Nga Kaitiaki was 

often stra ined and they felt i solated and uninformed of that team's com m unity 

development activit ies. The team fe lt that the increase i n  child abuse referrals ,  and 

their  severity, greatly l imited their  abi l i ty to work in any effective way with the 

community despite policy directives and the efforts being made by others in  the office. 

Management Sty l e  

I n  1 987, the Assistant Director introduced a participatory management style in  the 

Socia l  Services Division of the Porirua District Office. The principles of equal power 

and consensus making were the cornerstones of the model based on empowerment. 

Comments on the year long experiment from the respondents were mixed. Some saw it 
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as a complete waste of time and an abdication of responsibil ity by management. Others 

saw it as an opportunity to participate actively in the management of the office but felt 

that the process was not well managed.  They expressed concern that the meetings were 

time-consuming and emotionally draining with few tangible results. Yet, all expressed 

some support for the principles of participatory management. 

We try to operate a participatory management system,  and I think 
i t  works qui te wel l ,  at our  level [the Senior Social Work level ) .  
But there is sti l l  a lot that comes down to u s  that we are just told 
to do. I wonder if it's possible to be truly participative in a 
bureaucracy. l t  probably isn't (SSSW) . 

She contended that the office and the management team are relatively non-hiera rchical 

and share a comm itment to joint decision making while recognizing that "sometimes 

there are decisions when its simply not feasible" (SSSW). 

The Senior Social Worker had just joined the team, characterized herself as having a 

"colleagial ,  participatory management style" (SSW).  The social workers agreed that 

the social work division's stated goals of participatory management were, by and large, 

put into practice down to the first l ine supervisory level .  They also felt  the policy of 

briefing and consu lt ing followed practice as far as thei r  office was concerned (See 

Appendix IX) .  

S OCIAL WORK 

The Assistant Director's view was that social workers at the management level regard 

community development and community work "as a natu ral part of social work, just 

another social work ro le" (AD:2) . He viewed the name change to Social Services as 

unnecessary if the intent was to reflect that perspective. He acknowledged that social 

work in the Department,  whi le embracing individual casework, g roup work and 

community work as equal methods in social work, did not transfer equally to practice 

for two reasons. First, the demands of statutory responsibil ities took precedence in the 

al location of t ime and staffing levels.  Second, these levels are often inadequate to 

permit preventative work and the development of the competencies requ i red to fulfil 

statutory responsibi l it ies .  He offered the following example:  



The Senior Social Worker prior to me led a team focused on benefit 
related social work. She saw it as a valuable preventative social 
work task. I agreed with her theoretically , but I knew and I think 
she did, that pressure to supply staff resources to meet the need 
for ch ildren wou ld go on--to the point now, I wou ld say that we 
contribute less than one staff member's time to benefit related 
social work, and most of that is cl ient init iated, people coming 
with hardship problems to the social worker at the duty desk 
( A D :2) . 
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A contrary v iew was expressed by the Supervising Senior Social Worker who did not see 

community development or community work as part of the task of social work in the 

Department.  

I don't see much evidence of community work or commun ity 
development in the day-to-day work of the social workers. . . . 
they [community work and community development] are not office 
sanctioned or promoted types of activities (SSSW). 

The community development positions in the office were seen by the Supervising Senior 

Social Worker as having a specialized function with the Maori community for the 

development of resources for Maori cl ients that did not generalize to the entire cl ient 

community . 

The tensions in social work came from two other sources in  the view of the Assistant 

Director. The fi rst was the retention of Community Services Funding in Head Office, 

particularly in their mandated allocations to national organizations, such as to the New 

Zealand Society for the Intel lectually Handicapped and Women's Refuge Centres. The 

Assistant Directors wanted the funding decentralized and argued that the delegation to 

the Districts would decrease the demand for community service funding positions in 

Head Office. The second tension stemmed from the disestablishment or alleged forced 

retirement of the social work h ierarchy in Head Office in 1 986-1 987 period. The Head 

Office social work hierarchy had lent a social work identity and professional leadership 

to the department's social workers. His view was echoed by the Supervising Senior 

Social Worker who expressed a degree of despair wi th the futu re of social work in  a 

Department who with apparent ease "disposed of the social work h ierarchy and in its 

place created the admin istratively isolated position of the Principal Social Worker" 

(SSSW) . The name change to social services was to the Supervising Senior Social 

Worker ind icative of the place of social work in the  Department.  She saw the 

Department as moving from direct practice to ind i rect practice with selected 
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special izations. The second aspect of this change was the reclass ification of al l  

management posit ions i n  Head Office to the Clerical-Executive C lass, effective ly 

curtail ing the career ladder of social workers at the middle management level. 

To the team members the most significant change to their practice beside bicu lturalism 

and participation with the commun ity was the sh ift in emphasis and resources from 

working with a child after being given a formal 'status' such as being made a ward of the 

court to working with a child and the whanau or fami ly prior to the declaration of a 

formal departmental 'status.' 

Before the only way we could claim resources, such as payment 
for temporary care, was after bring ing the chi ld ' into care.' Now 
we can access the resources of the department to keep children out 
of care (SW:S ) .  

Yet, they expressed some concerns as  to the long term effect o f  this change in policy 

because allocation of resources was based on a quantitative management information 

system. 

If  we work really hard, keep chi ldren i n  the com m u n ity, with 
their  whanau and out of care , wi l l  our resources be cut? 
Contacting whanau, arranging plann ing meet ings is  very t ime 
consuming . . .  but is not counted anywhere (SW:S). 

B I C U LTU R A L I S M  

All the  respondents acknowledged the significance of the Min isterial Advisory Committee 

Report on a Maori Perspective in the Department of Social Welfare: Puao- Te-A ta- Tu 

(M in isterial Advisory Committee ,  1 986) as critical to the Department's commitment 

to bicu lturalism. They noted that awareness of ethnicity issues had been developing in 

the Department since the early 1 980's. The Porirua District Office had been g ranted a 

M aatua Whangai worker i n  t h e  orig inal  estab l ishment .  That worker h ad been 

i nstrumental in effectively l ink ing Maatua Whangai groups with the Departmental 

social workers. The Senior Social Worker who had had a period of time away from the 

Department and then returned to the Department in late 1 986 was struck with the 

change: 

Maatua Whangai groups had really grown . . . .  When I came back I 
learned that there were all these people out there that we were 



answerable to . . . Before I left it felt l ike there was just Maatua 
Whangai and we were just trying to get involved w ith groups and 
when I came back it felt l ike everybody was expected to be doing it 
( S S W ) .  
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The work of the Maatua Whangai came to a halt when the incumbent went on parental 

leave. At the time of the research , the position had been v acant for over a year due in 

part to a proposed transfer that did not eventuate and partly to a new Maatua Whangai 

policy that recommended the resource be devolved to the local iwi . 

Application of the principles of Puao- Te-A ta- Tu (M in isterial Advisory Committee , 

1 986) placed a heavy burden on district resources: 

No funds came with the directive to implement Puao- Te-A ta- Tu 
No clear policy gu idelines came either . . .  For example, we were 
to ld to fami l iar ize our  staff wi th  Maori protoco l ,  to seek 
inv i tat ions to m arae but koha payments  are cu l tu ra l l y  
appropriate. Nobody knew where you were to get the money and yet 
we were told to get on with it (SSSW) . 

Although money was now clearly allocated for koha payments to marae for hosting hu i ,  

to  volunteers and to cultural consultants, the Supervising Senior Social Worker thought 

that the "payment is a pittance and inh ibits the social workers from getting into ful l  

swing" (SSSW) . This is a clear example of the inconsistencies in the com munity 

partnership philosophy as perceived by these social workers. The social workers voiced 

a commitment to the principle of partnersh ip but in their conceptualization it involved 

non-exploitation of volunteers and community groups. They expressed frustration with 

the lack of support, and discussion of its implications prior to directives expecting 

partners h i p  be implem ented . Govern mental  po l icy emphasized co m m un ity 

responsibil ity and the ability of people to take care of their own , but d id not consider 

including provisions for payment for serv ice. 

The Senior Social Worker described the apprehension with the shift in re lationship 

from one of professional/bureaucratic power with a relatively powerless cl ient and 

community to sharing power with cl ients and the community in a partnersh ip. 

At first I found it daunting . . .  fancy me having to justify what I 
am doing to these people and after a little while I felt l ike it was a 
relief to say to the whanau and iwi, 'Can you help ? ' . . . and thEm I 
cou ld  say 'that hasn't worked, we need to get together again 
( S S W :4) . 
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The change to a bicultural model of practice was exemplified in the use of Maori 

language  in the informal every day life of the agency and in formal documentation. 

I just remember some of the forms that we used to have for kids 
coming into care. They had race and tribal affiliation on it but no 
one fil led it in . . . .  That started to be done and now there are 
family trees on the file and where so and so's mother's people 
come from (SSW:4) .  

The more fundamental change was the demand for whanau based decision-making which 

was expected to be g iven further impetus in the proposed Chi ldren and Young Person's 

Act under Parliamentary d iscussion at the time of the research. The Supervising Senior 

Social Worker saw the adoption of whanau decision making as a top-down process that 

has received qualified support by d irect-l ine practitioners. Here again ,  she contended, 

that the lack of resource allocation h indered its ful l  implementation : 

There should have been a fund to support whanau decision making: 
money for travel , koha, accommodation. The whole question of 
e xtra t ime requ i red by social workers [to f ind, contact, and 
arrange for whanau to attend the decision making meeting] should 
h ave been looked at. . .  two or th ree positions [should have been 
created] to accommodate the extra and time-consuming tasks that 
result  (SSSW) . 

She also noted that no funds were allocated fo r training in the new ski l ls that are 

required to arrange and plan a whanau decision meeting which would be bicultural and 

in many cases multi-cu ltural .  

[ Departmental Social Workers] don't  have a tradition of g roup 
work. . . We are required to do it withou t  knowing about the 
dynamics . . . skil l is required in  knowing what and how to lay out 
the facts, the responsibi l i t ies, possible alternatives, how to be 
f i rm ,  [and] knowledgeable without e i ther  abd icati ng our  
responsibi l it ies or retain ing  contro l  that i s  contrary to the 
purpose of the process in the first place (SSSW) . 

The Sen io r  Social Worker noted t hat i n  her  u n iversity social  work tra in ing , 

community work wasn't seen as an integral part of social work in a statutory agency.  

Commun ity work was seen rather as a skil l  that would be practised by a worker in  

local government or by a detached youth worker in  an programme sponsored by the 

Department of  I nternal Affairs. Hence,  she felt a whole new set of skil ls had to be 

acquired by the social worker i n  the statutory sett ing : 



What has changed is the requirement to be knowledgeable about 
how to get fami l ies i nvolved, to make l inks wi th ch i ldren's 
famil ies . . .  how to trace fami lies, convene meetings for decision 
making . . .  Whereas before you planned a desired outcome, now you 
take one step at a time and you take a back-seat quite often but you 
have a very important job in laying the grou nd work for the 
decision making (SSW) 
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The Senior Social Worker felt the whanau decision making meetings require a high 

degree of skil l  and knowledge.  

The social worker feels great responsibil ity to these meetings . . .  
but then you actually have to sit back and let it go . . .  Let the 
process go . . . l t  is not easy (SSW:4). 

Such an perspective is contrary to social work practice principles which although they 

provide a feedback loop for altering an intervention plan ,  demand that an intervention 

be planned , even if within broad parameters and, hence , conflicts with the traditional 

expectations in  the role of the professional as expert. Secondly, the social worker has 

statutory responsibi l i ties to uphold as clearly out l ined in the 1 987 report of the 

I ndependent I nquiry Team on the Ai l in i  case (Pi la l is ,  Opal and Mamea, 1 987). The 

impact of that report on Departmental policy and resou rcing was unclear. The Report 

was under embargo in late 1 988  because of an i nj unction laid by the mothe r's 

lawyers. As wel l ,  the Chi ldren and Young Persons' Act was sti l l  under consideration in 

Parliament and no clear indication was g iven of the social workers' responsibil ities and 

consequent l iabil ity in the proposed legislation. 

S U M MARY 

The issues and dilemmas of implementing the principles of the restructuring of the 

Department of Social Welfare were wel l  reflected i n  th is  urban d istrict office . The 

diversity of v iews, and the of intensity with which they were expressed, reflect the 

multiple tensions and strains that the Social Work Division ,  as an organizational entity 

and the social workers as professionals ,  were experiencing.  The strains  i n  

implementing a bicu ltural approach to  practice dur ing th i s  crucial transition period 

were clearly evident. The team members expressed restrained optimism about the 'new 

way of working' not because of philosoph ical differences ,  in  fact, they welcomed an 

opportun ity to explore a potentially more effective model.  Their hesitation stemmed 
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from their questions of the motives of the government and their fears that the demands 

of their statutory requirements would relegate them to a specialized and limited social 

work practice with chi ld abuse cases. Their Supervising Senior Social Worker v iewed 

the-changes in the Department as: 

Reflecting a serious  erosion of the concept of un iversality . . . 
which has created enormous disparities in what is done ,  by whom, 
and with whom and who has access, reflecting a shift away from 
ideas of the welfare state by which people have access to services 
by virtue of citizenship to one based on the abil ity to pay (SSSW) . 

She expressed a degree of despair with the Department's abil ity to provide a qual ity 

serv ice with increasing number of untrained workers with poor or non-ex ist i ng 

training programmes. Her fear was that incidents s imilar to the Ai l in i  case (P i la l is ,  

Opal and Mamea, 1 987) would increase as the ability to provide competent service in 

the Department was eroded. 
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CHAPTER EIGHT 

PATTERNS AND PROSPECTS 

In 1 98 6 ,  t he Department of Social Welfare underwent a pervasive restructuring 

process that marked probably the most dramatic sh ift in social service policy s ince 

the advent of the welfare state during the first half of this century. This dissertation 

reports the findings of an exploratory study of the changes in social work within the 

Department of Social Welfare which occurred as a consequence of the restructuring 

processes outlined in the Management Plan ( DSW, 1 986a). This plan proposed 

sweeping reforms in the Department's service del ivery through the regional ization of 

its activit ies, decentral ization of delegated authorit ies to the Districts, changes in 

manag ement style and the provision of "cu lturally appropriate social services" (DSW, 

1 986:1  ). This final chapter sets out an analys is of the findings reported in C hapters 

Four to Seven using the theoretical framework articulated in Chapter Two. The 

underlying patterns are identified, impl ications for further research are del ineated , 

and the prospects for social work practice within the Department of Social Welfare are 

also discussed. 

This thesis proposed that the challenges to welfare state policies made in the 1 970s and 

early 1 980s succeeded in sh ifting social service policy from a welfare state model as 

art icu lated by R ichard Titmuss ( 1974, 1 976 ; Re isman,  1 977) toward a welfare 

society model of social service del ivery as promulgated by Roger Hadley and his 

col leagues ( 1 981 , 1 984,  1 987) . The Hadley model was reflected i n  the principles of 

the 1 986 restructu ring :  reg ional ization , decentral ization,  devolution and partnersh ip 

with the community. In  this thesis, the change in social policy strategy from a welfare 

state toward a welfare society was l inked to subsequent changes in the organ izational 

design of the Department as exemplified in the implementation of the principles of the 

restructuri ng and, consequently, to the performance of social work as exemplified in 

the definit ion of the social work task and issues of professionalization .  Theoretical 

explanation for these interre lationships was fou nd within the model proposed by 

Pearce and Robinson ( 1 989) discussed in Chapter Two. 
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In  the process of exploring these interrelationships ,  the five research questions of the 

study led to the development of the four organizing themes of the thesis. The fi rst 

theme, 'statutory-voluntary balance, '  addressed the broad direction of social pol icy , 

that is ,  'strategy' as it is used in the Pearce and Robinson model ( 1 989) . To reiterate 

the central point made in Chapter Two: in the welfare state model ,  the key to the 

statutory - voluntary balance is government funding and provision of social serv ices, 

whereas in  the welfare society model the predominant feature is the provision of 

services by the voluntary and commercial sector and informal care givers. The second 

organizing theme, 'service delivery, '  incorporates the principles of the restructur ing 

and management style as components of organizational design as delineated in the Pearce 

and Robinson model ( 1 989). The third element of the model , performance , was 

explored u nder the the thematic heading 'social work'. Consideration was g iven to the 

defin it ion of the social work task, i .e . ,  the role of social work in the provision of 

casework or community work services ,  and to debates on the professionalization of 

social work. The fourth theme, that of bicultural ism, was to have a decisive influence on 

the entire process. The Department had responded to the Report of the Min isterial 

Advisory Committee on a Maori Perspective : Puao- Te-Ata-Tu ( 1 986) by pledging a 

commitment to culturally appropriate services ( DSW, 1 986a). This commitment was 

explicitly stated in the 1 987 Management Plan as a commitment to bicultural ism 

within the Department (DSW, 1 987c) . 

TH E M ETHODOLOGY 

The fo rmu lation of a research methodology to explore these themes with in the 

conceptual ized interrelationships was problematic. Finally, three methods of data 

col lection were selected with the objective of gathering data at the policy, organizational 

and practice levels. Documents relating to the debates on social service policy and 

delivery systems from 1 969 to 1 988  were analysed. These documents included 

publications by policy advisory g roups ; by the voluntary sector ;  by government 

appointed review committees, task forces and commissions; by the New Zealand Social 

Work Association ;  and by the Department itself. The document review set out  in 

Chapter Four analysed this data under the four themes . 
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An interview schedule consisting of twenty open-ended questions was used to examine 

the perceptions of the Regional Executive Managers as middle-management social 

workers in the newly designed organizational structure .  Two District teams of social 

workers, one in a rural area, the other in an urban area were interv iewed using the 

same questionnaire.  Participant observation techniques supplemented the interviews 

in the District Offices as each team member demonstrated an example of their work that 

reflected the 'new way of working' (DSW, 1 988c) . (Refer to Chapter Three for detailed 

description of the methodology.) The discussion of the findings in relation to these 

themes and research questions is reported below. 

PATIERNS 

Discussion of  the patterns discerned in  the findings reported in Chapters Four - Seven 

is ordered according to the four thematic headings. Interrelationships among them are 

also examined. 

The Statutory - Vo l u nta ry Balance 

lt was the combined effects of four developments that provided the impetus to alter the 

welfare state provisions that had characterized New Zealand's social policy for over 

forty years. Each development supported the challenge that a welfare state model of 

social service del ivery was no longer sustainable nor desirable in the 1 980s. These 

four developments chal lenged welfare state policies,  albeit for quite different reasons. 

However, it was the converging force of these developments in the economic, political , 

social and cu ltural spheres that combined to provide the impetus for the shift toward a 

welfare society model of social service delivery. 

During the 1 970s New Zealand faced a series of fiscal crises,  including two major oil 

crises, an increasing overseas trade imbalance, and growing unemployment ( Easton 

and Thompson , 1 982 ;  Birks and Chatterjee, 1 988 ) .  By the early 1 980s there was 

growing support among economic advisors in Treasury (Dalziel , 1 989) for monetarist 

economic policies that emphasized the 'market place' and the responsibi l ities of the 

individual. The influence of monetarism became evident in the pol icies of the Fourth 
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Labour Government, referred to as 'Rogernomics ,' which reflected a major sh ift away 

from Keynesian economics (Easton ,  1 989; Oliver, 1 989). 

Under the National Party and Robert Muldoon, as Prime Minister and Finance M inister 

from 1 978 to 1 98 4 ,  N ew Zealand had experienced g rowth in government 

central ization and executive power (Boston,  1 988) .  C ri t ics of the National 

Development Act, 1 979 contended it had been designed to "speed up the planning 

process  and restrict publ ic part icipat ion" (Wi lkes,  1 98 2 : 1 1 7) .  The h ig h ly 

centralized bureaucratic character of government departments contributed to a sense 

of powerlessness that fueled increasingly vocal demands for participation in, if not 

control over, social welfare service provision by the voluntary sector and community 

groups in the years preceding the decision to restructure (NZPC,  1 98 1 , 1 984 ; 

Min isterial Task Force on Social Welfare Services, 1 986, 1 987; Driver and Robinson , 

1 986; Royal Commission on Social Policy, 1 988;  Task Force on Devolution, 1 988) . 

The document review traced the debates on the role of the state in social welfare 

services and · confi rmed growing support during the pre- 1 986  period for a welfare 

society model of social service del ivery characterized by the decentralization of service 

provisio n ,  a broade r  role for the voluntary sector and participation of the wider 

community in service planning (New Zealand Counci l of Social Services, 1 976 , 1 978; 

New Zealand Planning Counci l ,  1 976, 1 978, 1 979, 1 981 ; Easton, 1 980; Davey and 

Dwyer, 1 984; Douglas, 1 985; Davey, 1 987) .  l t  was the welfare society model as 

art iculated by Hadley and Hatch ( 1 981 ) that was implemented in the 1 986 

restructuring of the Department of Social Welfare. This restructuring represented the 

change in strategy from welfare state policies to the adoption of welfare society policies . 

In the welfare state model of social service delivery the state is v iewed as the key 

funder and provider of social serv ices with the voluntary sector and other non­

statutory providers offering services complementary to, but not a substitute for, state 

provision (Titmuss, 1 974, 1 976 ; Reisman , 1 977) .  

Support for a welfare society model of service delivery,  with its emphasis o n  service 

provision by voluntary agencies and community groups (Hadley and Hatch , 1 98 1  ) ,  was 

based on a long history of dissatisfaction with the Department of Social Welfare and 

with the continued emphasis of social work on individualized casework. Throughout the 

fifteen years of the Department's h istory to 1 986, queries were consistently raised 

about the ability of the Department to be responsive to local needs, the bias of the 
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Department's services toward casework services of an amel iorative nature, and the 

dominance of the state sector in service del ivery. The document analysis confirmed 

that the New Zealand Planning Counci l ,  as a major social policy advisory body,  became 

increasingly committed to a pol icy that establ ished a more sign ificant ro le for the 

voluntary agencies in service provision throughout the period under study (NZPC, 

1 976, 1 978 , 1 979, 1 981 ; Davey and Dwyer, 1 984 ; Davey, 1 987) . 

Finally, considerable pressure was exerted by the Maori community for the Department 

to respond more effectively to the needs of Maori through less reliance on state provided 

services. The i r  demands dovetailed with the sentiments expressed by vo luntary 

agencies, community groups and the New Zealand Planning Council for a change from 

the state as the primary provider of service toward embracing the welfare society 

notions of 'community care, '  'self-help, '  'community based in itiatives, '  'whanau 

support' and 'community oriented social services' (OECD, 1 981 ; Hadley and Hatch , 

1 981 ; NZPC , 1 981 ; Davey and Dwyer, 1 984; Davey, 1 987) . 

Despite the exploratory nature of the present research, it seems reasonable to argue 

that the decision to restructure marked a significant redirection of governmental social 

service policy strategy from the pursuit of a welfare state to that of a welfare society . 

I n  order to i mplement th is  strategy, the Department launched the m u lti-pronged 

processes of regional ization ,  decentral izatio n ,  devolution and partnership with the 

community . Al l  four processes were designed to realign the role of the state vis-a-vis 

the voluntary sector. The strategy was couched in careful ly chosen terms intended to 

imply governmental responsiveness to the criticisms of social services delivery (as 

discussed in Chapter Four) and hence,  vei led government's intention to move toward 

containment of social service expenditure through adoption of a welfare society model of 

social service del ivery. Implementation of the welfare society model was to be 

accomplished , in  part , through a partnersh ip in service provision with volu ntary 

agencies and the com m u n ity , part icu larly  the Maori  commun ity who were 

d isproportionately clients of social serv ices. The M aatua Whangai programme,  

Departmental support o f  iwi development, and the  encouragement of community 

in it iatives were examples of these partnership in itiatives. Not only was support of 

these programmes consistent with the welfare society strategy, but they had the 

potential of operating completely outside the statutory sector in the future. 
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The restructuring of the Department was , then , part of a broader th rust toward 

monetarist pol icies, cost conta inment and promotion of notions of indiv idual  

responsibi l ity. Thus, th is analysis lends support to the propositions of Scott ( 1 983a) , 

Lincoln ( 1 985) , and Weick ( 1 985) that organ izational analysis must consider the 

organization in i ts widest social, pol i tical and economic contexts. 

S E RVICE D ELIVERY 

Pearce and Robinson (1 989) argue that fo r a change to be effective the three 

components of strategy, design and performance must be congruent. This proposition 

suggests, then , that changes in one component of the model wi l l  entail corresponding 

changes in the other two elements if congruence is to be optimized. Hence, changes in 

strategy must be reflected in changes in organizational design to support the strategy 

and ensure the desired performance. From an appl ication of the model ,  therefore, it 

was possible to predict that the changes in the strategy discussed above as the change 

from a welfare state to a welfare society should be reflected in changes in organizational 

design to support the new strategy. This appears to have occurred with the 

restructuring of the Department of  Social Welfare in 1 986. The principles of the 

restructu ring exemplified the desired characteristics of a welfare society strategy. In 

th is  section on service delive ry, the implementation of the principles of the 

restructuring are analysed in terms of the changes to the components of  organ izational 

design d iscussed in Chapter Two as part of the Pearce and Robinson model ( 1 989). The 

principles of regional ization and decentralization are analysed together because they 

were inextricably l inked in the restructuring process. 

Regional izat ion a n d  Decentra l izat ion 

I nit iation of  the restructuring efforts was assisted by a long-standing proposal within 

the Department to regionalize. The Regional Executive Officers (REOs) noted that the 

Department had experimented with regionalization with the creation of a Regional 

Office in  Auckland in 1 980 and had made an application to the State Services 

Commission for a reclassification that would permit the establ ishment of Deputy 

Director-General positions. Although the reclassification was approved in  principle, 
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allocation of funding for reg ionalization was not approved due to the wage and price 

freezes imposed by the National Government during the period 1 981  - 1 984. 

Although regionalization did take place in the restructuring through the establishment 

of the six regions, its effect was confounded by the decentral ization process that was 

initiated concurrently. The establ ishment of Regional Offices as an admin istrative 

structure was seen by the District Office respondents as a costly exercise that drained 

resources from service provision at the District level and placed another layer of 

management between the Districts and Head Office (REO :  3, 6 ,  1 1 ;  SSW-1 , 3; SSSW). 

The role ambiguity of the Regional Officers was depicted in  the organizational chart 

included in the first Management Plan (DSW, 1 986a; Appendix IV) . lt was the stated 

intent that the R EOs would further the objectives of the decentralization by assisting the 

Districts to develop as much autonomy as possible in the operations of Departmental 

functions (DSW, 1 986a) . 

However, all of the REOs questioned the underlying motivation for the regionalization 

and decentralization processes. Ten of the eleven REOs saw the processes as an attempt 

by top management to regain control of the organization rather than to decentralize 

authority despite the formal statements in the Management Plans and Departmental 

directives to the contrary. There were several justifications for their perception . 

The REOs cited examples of Head Office pressuring them if their districts were not 

'coming on board' with new pol icy despite the fact that the REO positions were 

established as advisory staff positions without l ine authority . The R EOs, themselves , 

perceived their  role  as untenable and ambiguous. They pointed to the confl icting 

messages they were receiving from Head Office about their roles and responsibi l ities .  

The ro le  ambig u ity led to misunderstandings,  confl ict and i nappropriate task 

expectations by Head Office, the Districts and the REOs themselves. 

The reluctance of Head Office to relinquish power to the D istricts was revealed in the 

organizational structures depicted in the organizational charts and in the designation of 

positions to reflect changes in Departmental strategy (Appendices IV, V, VI) .  Change in 

structure, Pearce and Robinson ( 1 989) argue,  is  necessary to ensure the optimum fit 

between strategy and organizational design. However, the structural changes as depicted 

in the organizational charts reflect Head Office's ambivalence in the regionalization 

and decentral ization processes by indicat i ng h ie ra rch ical direct l i ne  authority 
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rel ationships between Head Office and the regions. Hence, there was a lack of 'fit; 

between the strategy of decentralization and the organizational structure as establ ished. 

As well ,  the reorganization of Head Office staff into five directorates (Older People and 

People with Disabil it ies; Youth and Employment; Maori ,  Community and Pacific Island 

Programmes; Families in Special Circumstances; and Family Development and Support) 

was intended to : 

Emphasize the complementary nature of income support and 
social  work services [and provide] the struct u re fo r an 
integrated approach to social welfare policy development and 
monitoring ( DSW, 1 988e :20). 

The present analysis argues that the reorgan ization of Head Office appeared to follow 

the characteristics of a functional organizational structure as defined by Pearce and 

Robinson (1 989) and Robbins ( 1 983) and discussed in Chapter Two. Head Office was no 

longer organized by a combination of professional (social work) and task (benefits and 

administration) groupings but along functional l ines as del ineated in the directorates. 

However, the reorgan ization of Head Office real igned working relationsh ips and 

effectively weakened well established leadership patterns. For example, the label 'social 

work' or 'social services' did not appear on the organizational charts of 1 987 or 1 988 

beyond the District level (DSW. 1 987c, 1 988e) and was seen by several of the 

respondents as indicative of the trend away from direct social work serv ices in  the 

Department (REO :S ,  9 ,  1 0 , 1 1 ;  AD:1 ; AD :2) . 1 t  also meant the individuals assuming 

res ponsibi l i ty for those programmes were not identi f ied by the i r  profess ional 

aff i l iation . De-emphasis on professionals in service delivery is consistent with the 

welfare society model of serv ice de live ry and represents a deprofessional ization of 

social work with in  the Department of Social Welfare . This point wi l l  be elaborated 

further under the theme 'Social Work.' 

The respondents contended that the creation of the reg ional structure was promulgated 

on the premise that Head Office staff establishment would be substantial ly reduced . 

None of the Regional Executive Officers nor the manag ement staff in the Districts 

perceived that the staff establ ishment had reduced substantially despite the i n it ial 

disestablishment of positions in Head Office during the 1 986  - 1 987 period. In  fact, 

several of the respondents contended that staff establishment in Head Office had grown 

both in number of staff positions and total personnel expenditure as a result of staff 
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promotions, the creation of n ew positions, and payment to consultants ( R E0:2, 3 ,  6 ;  

AD:1 ; SSW:2; AD:2 ; SSSW) . This was to be confirmed in reviews of  the  regional 

str ucture subsequent to this research (Barretta-Herman,  Dougal and Spearl ing , 1 989;  

DSW, 1 990a) . The regional ization, then, not only created another layer of management 

during a time when the stated objective was to delegate more authority to the d istricts, 

but apparently created that layer of management at the expense of the Districts Office 

al location since the District Offices did experience both al location cuts and h i ring 

freezes during the 1 986 - 1 98 8  period. 

Furthermore, as part of the restructuring,  the major responsibility of each layer of 

management was delineated. Head Office and the Executive Management Group were 

responsible for pol icy development and overall leadersh ip .  The D istricts were 

responsible for the 'operations' of Departmental functions.  lt was the designated role of 

the Regional Office staff to provide the v ital l ink between the two. The split of policy and 

practice threatened to further alienate Head Office from the Districts who questioned 

how the policy makers could make good pol icy without clear integrative l inks to the 

service providers. Pearce and Robinson (1 989) warn that in a divisional structure the 

development of sub-unit autonomy and the consequent distancing of top pol icy makers 

from performance can be a major disadvantage. This was seen to be particularly true i n  

the  fast-changing and pol itical ly sensitive area o f  social services. 

The comments of the respondents indicated support for decentralization of selected 

'delegated authorities' such as e l igibi l ity for specific benefits and changes in status 

categories .  They expressed concern with the effectiveness of decentral ization of 

specialized services, such as i nternational adoptions and legal services, and with the 

realit ies of exercising the delegated authorit ies without additional support services and 

budget allocations. 

Considered together, these findings point to an apparent 'paradox of decentral ization' .  

Decentralization processes, such as the delegation of authority to the Districts , masked 

a more pervasive concentration of decisive contro l at the  centre t h rough the 

s imu ltaneous implementation of accountabi l ity and contro l  mechan isms wh ich 

effectively l imited the exercise of the decentral ized authority. For example,  the 

decentralization of  the Department occurred simultaneously with major policy changes 

accompanied by policy directives and a shrinking budget al location causing the AD: 1  to 

comment that her plan must fit within the parameter of the District plan which in turn 
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must fit within the Region's plan, etc. Her point was that the scope and range of her 

decision making was so closely circumscribed that her flexibil ity in creative and 

innovative response to local needs was more l im ited than under the  previous 

centralized system. 

Secondly, the stated objective of decentralization was to increase D istrict autonomy. 

But. because the decentralization process was in i t iated at a t ime of budgetary 

constraint ,  the scope for decision making was l imited by shrinking resources. As the 

AD:1  explained,  the diminishing budget only served to further restrict the District's 

service responsiveness. Furthermore, because she was responsible for expenditure 

as the local manager, she was responsible for cutting or restricting service to ensure a 

balanced budget. Hence, it was the District staff that had to face client dissatisfaction 

with service cuts rather than top management. The strategy of decentra l izing during 

economic constraints so as to displace negative reaction to service cuts on to local 

government officials was described in the work by Lowi and Ginsberg ( 1 976) . 

This paradox of decentral ization was also revealed in the comments of the Regional 

Executive Officers who argued that much of their time was spent in servicing Head 

Office needs rather than supporting district operations (RE0:6, 1 0, 1 1  ) .  The Assistant 

Directors in the Districts perceived their own jobs as expanding in part because the 

their District Directors were drawn on to participate in the management of the Region. 

Hence, each layer o f  the hierarchy was being drawn up to the next layer of the 

hierarchy to assist in  the higher level manag ement task. This brought into serious 

question the substance of the decentralization . Although the 'delegations' might i ndicate 

the transfer of decision making power to lower l evels in the h ierarchy,  the 

development of the Regional Executive Management Teams to manage the Regions and 

the Executive Management Group to manage the Department nationally, had the 

perceived effect of further centralizing decision making rather than decentralizing 

decision making within the Department despite formalized statements to the contrary. 

The present analysis also highl ighted two disadvantages of decentral ization noted by 

theorists: an increase in specialized competencies and an increase in com petition 

between sub-un its (Ciegg and Dankerley, 1 980; Robbins, 1 983; Pearce and Robinson, 

1 989).  The increase in competition between reg ions and among Districts has already 

been noted (Chapter Five, Six and Seven) and was expected to continue and intensify as 

loyalty to the Department shifted to loyalty to the region or district; as the career 
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prospects of staff become more confined to their region and l inked to their knowledge of 

the local community and its needs; and as, at both the regional and the d istrict level , 

resource allocation became more dependent on the skil l  of the individual manager to 

'present and argue' the case for resources (RE0:6; SSSW). 

An increase in specialized competencies in response to local needs was encouraged at the 

District level .  However, because the allocation for D istrict social welfare services 

was cut twice in  1 988,  an increase in resource a l location was perceived by the 

respondents as h ighly un l ikely.  Both D istricts i n  th is study were experiencing 

exponential g rowth in statutory child abuse case referrals ,  the sheer volume of which 

precluded the development of additional specialisms in response to local demands. 

Similarly, the Black, Bowl,  Burns, Critcher, Grant and Stockford study of statutory 

social work in Britain ( 1 983) found the demands of meeting statutory child protection 

requirements and the l imitations of resources, precluded the development of a range of 

specialisms in statutory social work. 

The results of the document review also provided support for Wineman's argument 

( 1 984) that "centralization, with i ts tendency to homogen ize and to produce mass 

culture, is  equally opposed to indigenous culture and commun ity l ife" (Wineman,  

1 984:3). Crit iques of  the Department had emphasized i ts  inabil ity to respond to 

m inority needs (Johnston ,  1 982;  DSW, 1 985 ; M i n isteria l  Advi sory Committee ,  

1 986) . Theorists, policy analysts, the Maori activists and  the  respondents alike, were 

optim istic that decentralization had the potential of promoting a h igh degree of 

responsiveness to community needs (Hadley and Hatch,  1 98 1 �  Barclay Report, 1 982; 

NZPC, 1 979, 1 98 1 ; AD:1 ,2; SSW:1 , 4). Nevertheless, some of the respondents were 

pessimistic about the Department's capacity to respond at the local level .  These 

respondents viewed decentralization as part of a 'conspiracy theory' to promote 

competition among the lower level managers for dimin ishing funds (RE0 :6; SSSW) . 

Five of the D istrict Office management respondents explained that the decentralization 

effectively fu rther l im ited the abil ity of the D istrict to respond to community needs 

because these changes diverted financial resources to serv ice another level of 

management (SSSW; SSW:3) . 

Findings from th is exploratory study provide support fo r the contention that if the 

welfare society model was adopted as proposed, then the strengthening of Head Office 

staffing to assume a policy, development and monitoring role was consistent with the 



2 2 6  

welfare society strategy. As we l l ,  the financial constraints imposed on the Districts 

wou ld l imit their  service responsiveness capabil ity and encourage the development of 

service providers outside the state sector. 

Dev o l u t i o n  

The analysis o f  the documents and the interviews with the respondents revealed l ittle 

commentary on the implementation of the third principle of the restructuring. At the 

t ime of th is research , the only example of devolution,  in the  sense of a "movement of 

mutual ly  ag reed power ( i . e . ,  author i ty p lus respon sib i l ity) fo r prog ram m e  

design/delivery/evaluation from a government to a group outside government " (Task 

Group on Devolution , 1 988:1 1 ), was the Commun ity Organisation G rants Scheme 

(COGS). This scheme was established in 1 985 to replace a number of subsidized 

employment programmes (Levett, Keelan and McCie l lan ,  1 988:3.1  ). Thus,  it was 

establ ished prior to the 1 986 restructuring. 

The Regional Executive Officers had little information about devolution ,  its meaning or 

implications, and expressed the opin ion that devolution had stopped. Certainly, the Task 

Force on Devolution ( 1 988) which consisted of Permanent Heads of the n ine  

government departments providing social serv ices, was not  supportive of  ful l-scale 

devolution in  their report: 

A client centred approach does not, however, automatical ly favour 
devolut ion through power-sharing as being the best means of 
meeting cl ient's needs (Task Group on Devolution, 1 988:8).  

The District Office respondents were unclear about the d istinctions between devolution 

and the proposals for the contracting out of services. The effect of the Department's 

intention to expand the contracting for service provisions announced in Ju ly, 1 988 

( DSW, 1 988c) were as yet unclear. The expansion of the contracting out capabi l i ty 

clearly reflected the adoption of the Hadley and Hatch ( 1 981 ) model which emphasized 

h ig h  levels of contractural arrangements with voluntary org an izations and indiv iduals 

for service provision (See Table One). The REOs who commented on the contracting out 

pol icies noted the d ifficu lty i n  disti ng u ishing betwee n  devolution and contracts ,  

questioned whether they were two distinct processes in practice, and expressed concern 
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that the contracting out pol icies were designed to further deplete statutory serv ice 

prov is ion.  

Partne rs h i p  With the Commun ity 

The in itiatives implementing the fourth principle of the restructuring ,  partnership 

with the community, further reflected the adoption of welfare society principles as 

espoused in the Hadley and Hatch model ( 1 981 ). The creation of the District Executive 

Committees and the Institutional Management Committees (See Appendix IV) provided 

m echanisms for the  com m unity to participate in serv ice plann ing and for the 

Department to exercise the accountability to the community expl icitly demanded for in 

the Hadley and Hatch model ( 1 981 ). When the R EOs were asked if the Department had 

become more 'community oriented,' none of the REOs mentioned the District Executive 

or I nstitutional Management Committees as examples of a community orientation or 

partnership. This may have been because the REOs were once removed from direct 

involvement in the Districts and Institutions since a s imi l iar structu re was not in 

place for the Regional Offices ,  or because many of these committees had been in 

operation for less than a year and, as newly created committees, h ad not yet made 

their  influence fe lt beyond the District level.  However, the District staff referred 

positively to the work of the District Executive Committees in bringing community 

representatives into the District Office. They were seen as a resource for culturally 

appropriate programme development;  as an aid in recruitment and selection , 

particularly of Maori staff; and as providing a forum for d iscussions between the 

community and the Department on matters of pol icy and practice (SSSW; SSW:1  ,3,4; 

S W : 1  ,3 , 4 , 6 ) .  

A s  wel l ,  a majority of the respondents remarked o n  an increased openness of the 

Department to scrutiny by community representatives on the monitoring committees ; 

to increased wil l ingness and support by the Department management and practitioners 

for part icipation in  community forums and hu i ;  to inform ing the  communi ty of 

developments in  the Department and to responding to the advice and cou nsel of Maori 

kaumatua and Samoan elders. These developments were a result of the commitment to 

i mplement the recommendations of Puao- Te-Ata-Tu by involving cultural advisors in 

Departmental activities (M in isterial Advisory Committee, 1 986) . 
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T h e  moves toward partnersh ip i n  service prov is ion were also clear in  the 

restructuring principle of  devolution and the moves toward contracting out serv ices 

just discussed. The respondents noted directives from Head Office to utilize community 

supports, including voluntary agencies and informal caregivers (particu larly the 

whanau and the iwi) in  service provision. 

The picture regarding participation in the provision of service was complex . All of the 

respondents providing casework services acknowledged sign ificant changes in  the 

planning process and in social work decision making. This was encouraged through the 

involvement of the whanau/extended family in itiated in  anticipation of the mandate 

expected to be part of the Children's and Young Person's Act awaiting Parl iamentary 

confirmat ion.  Both teams indicated that the restructu ring pol icies leg i t imated 

coordinating service provision with community groups and agencies in a more explicit 

manner than had been true in the past. For the Napier Community Team, these policies 

meant a confirmation of their efforts that pre-dated the restructuring (SSW:1 ) .  For 

the  Pori rua team, it meant further  leg i t imat ion for the i r  pre- 1 986 effo rts to 

i mplement the Hadley and Hatch 'patch system' ( 1 98 1 )  and their current efforts to 

uti l ize both formal community agencies and informal caregivers in service provis ion 

(SSSW; SSW:4) . 

Thus ,  these in it iatives established mechanisms for i nvolving the com mun ity in  a 

partnership for service planning in  the Districts. They represented a clear application 

of the Hadley and Hatch ( 1 98 1 ) participatory model that demands mechanisms for 

involvement of the community in service planning and provision . 

Partnership with the community in service provision was expected to be given further 

impetus in the Department's intention to complete the decentral ization of community 

services funding to the Regions and the Districts by March 1 989 (DSW, 1 98Gb) . 

Although the decentral ization of community service funding was not yet official ly in 

place at the time of this research,  the respondents voiced concern about the implications 

of this process for the local districts.  While there was considerable phi losophical 

support for the decentral ization of the community g rants voiced, the SSW: 1 , for 

example, expressed concern that the process of decision making at the local level might 

not be equitable, the competition for resources might negatively effect coordination of 

services and threaten lack of continuity in services and the maintenance of service 

standards ( SSW:1 ) .  
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The uncritically pos itive view of the role of the voluntary sector in service provision 

and of the benefits of competition for funding has been heavi ly criticized by Pinker 

( 1 982 , 1 984) , G reycar ( 1 983) , K ramer ( 1 985)  and Flora ( 1 985) . As P inker 

( 1 982 ,  1 984) argu ed localized decision making does not guarantee equ ity or 

responsiveness and may in fact, further disadvantage the disadvantaged by removing 

centrally mandated un iversal services. The real it ies of decentralized funding was 

appreciated by the District management respondents who expressed skepticism about 

their abil ity to equitably allocate what they expected wou ld be diminishing funds at the 

d istrict leve l .  

Furthermore, a majority of  the  REOs were concerned with the  splitting of  the funder 

and provider ro les germane to the decentralization of community services funding . 

They feared that the role split was a further step in  reducing government responsibil ity 

for serv ice provision and for containment of social serv ice expenditure. They 

expressed concern that d imin ish ing the role of the state in provision through 

contracting out and funding of community based services might result in a diminishing 

sense of state responsibi lity to social service funding. Events subsequent to th is study 

are instructive. For example, the revised regu lations regarding Special Needs Benefits , 

the staff h iring freeze of 1 990, and the restrictions imposed on community services 

funding not only appear to justify this concern in the New Zealand context, but 

corroborate Johnson's ( 1 987) claim that in Britain , where the changes associated 

with the separation of the funding and provider ro les are more advanced, the 

government's sense of responsibil ity for social serv ices has been undermined. 

Management Style 

The Department's management plans (DSW, 1 986a, 1 987c, 1 988e) h ad g iven high 

priority to 'participatory management' as exemplified in  the establishment of a formal 

system of two-way communication (Appendix IX) . In the Department's Management 

Plan , 1986 (DSW, 1 986a) , the Director General announced his intention to "create a 

sense of corporate identity" through managerial accountabil ity for "achiev ing tasks, 

bu i ld ing teams and developing individuals" (DSW,  1 986a:2). He acknowledged that 

staff had been inadequately briefed and consulted in the past and pledged the development 

of formal systems "backed by the kind of informal system that is generated by a 
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wil l ingness to co-operate in the work-place" (DSW, 1 986a:2) . The Management P lan 

(1 986b) pledged management to : 

Brief (and check understanding) and to consult (and report back on 
outcomes) both within a formal system and informally as a normal 
feature of working relationships ( DSW, 1 986a :7). 

These commitments reflected the expectation of staff participation inherent in the 

Hadley and Hatch model ( 1 981 ) wh ich views the  involvement  of staff as 

" indispensable if avai lable resources are to be maximized and variations in 

need/demand are to be recognized" (Hadley and Hatch 1 981  : 1 47) .  The Management Plan 

stated the themes to be emphasized in the 1 987-1 988 year: 

Pol icy review and development based on effective use of 
community and departmental collaboration in Districts, Regions 
and nationally ( DSW, 1 987c:3). 

Althoug h ,  the respondents gave m ixed evaluations of that commitment, they were 

particu larly negative about the 'briefing and consult ing' pol icies (See Appendix IX) .  

The policies were seen as t ime consuming and unproductive ; moreover, they created 

fu rther pressures o n  the effective provision of serv ice to cl ients (SSW: 1 ,  2 ,  4 ;  

SW:3) .  T h e  net effect appeared t o  b e  ever increasing levels o f  stress on both 

practitioners and clients. 

The majority of the respondents reported participatory management styles emphasizing 

joint decision-making between management and staff on policy interpretation,  practice 

procedures and workload management were more prevalent in their work sett ing. They 

argued that social workers have a commitment to participation in decision making with 

clients which should also apply to decision making in their work setting . One REO 

commented "we are professionally supportive of joint decision making , even if it doesn't 

always happen" (RE0 :8) . 

The District social worker's assessment of participatory management was less positive . 

Although they were aware of a more developed briefing and consultation process, they 

perceived themselves as less a part of it. Three of the district office social workers 

reported that they felt either that decisions were had made prior to the consultations 

or they were drawn into making managerial decisions that the manager was being paid to 

make, for example,  on staff al location expenditure. The Assistant Directors and the 
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Regional Executive Officers expressed concern that the meeting time requirements of 

the Regional Executive Team Meetings on District Directors and the demands of the 

Executive Management Group on the Regional Assistant D i rector-Generals were 

removing them for several days a month from their responsibil it ies in the Districts and 

Regions placing further  burden on the remain ing  staff. A l l  the  respondents 

acknowledged the time commitment required for a participatory management style  to 

be implemented while expressing concern with its effectiveness and efficiency (e.g . ,  see 

Chapter Six for discussion on the application of a participatory management model in 

the Porirua Office) .  Thorough investigation of the effectiveness of the participatory 

management policies requires specific research analysis. 

SOCIAL WORK 

The restructuring which occurred in 1 986 had a profound effect on the defin ition of the 

social work task with i n  the D epartment and on the course of social work 

professional ization. l t  was clear from the analysis of the documents and the 

interv iews that despite the Department's references to community development and 

community oriented practice, the social work task in the Department became restricted 

to d irect service provision in the two areas of chi ld protective serv ice and youth 

justice. As a step toward the narrowing of the defin ition of the social work task within 

the Department, social workers were being encouraged to util ize community, whanau 

and immediate fami ly  resources as a means of involving the commun ity in service 

provis ion and l imit ing the provis ion of serv ice by the Department .  F ive of the 

respondents expressed the opinion that the Department was rapidly becoming an 'agency 

of last resort,' that is, referrals wou ld come to the Department only if no community 

resource was available or all community resources were expended ( R E0:3, 6 ,  9 ,  1 1 ;  

SSSW) . 

Util ization of whanau (extended fami ly) and community resources as the first course of 

action was establ ished as a practice principle ( DSW, 1 988d). For example, rather 

than bringing children into care, social workers were authorized to expend financial 

resources and social work services in support of children in their  whanau or family 

setting uti l izing the support of community agencies and informal care g ivers .  Social 
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workers were to uti l ize Departmental based serv ices on ly after al l  efforts to retain 

children in their community had been expended. 

The comm unity development role which had been supported in the in it ial restructuring 

directives was rapidly being relegated by the Department to the voluntary sector and 

community groups or iwi authorities. These moves clearly reflected the adoption of a 

welfare society model of social service delivery which places more emphasis on non­

statutory providers and l imits the role  of the state . These developments further 

confirm the  findings reported in the section on the  statutory-voluntary balance 

discussed early in this chapter. 

lt was during the period of centralization, beg inning with creation of the Department 

through to the decision to restructure in 1 986 that the Department of Social Welfare 

became increasingly more bureaucratized and social work in the Department become 

professional ly oriented. The professionalization of social work within the Department 

was reflected in personnel practices that rewarded social work qual ifications ;  in 

pol icies t hat supported social work train ing with in the Department and in  tertiary 

educational institutions; and in the opportunities provided for in-serv ice social work 

training programmes to those employed in voluntary agencies through the Department's 

three train ing centres. The professionalization of social work was further evidenced 

by the creation of the Social Work Train ing Council in 1 973 under the Department's 

auspices. These findings support the hypothesis of Holl ingsworth and Hanneman 

( 1 984) w h ich proposed a positive relationship between bureaucratization and 

professional ization.  

Decentral ization, combined with demands to meet the recommendations of Puao-te­

A ta-Tu (Min isterial Advisory Committee,  1 986),  marked a trend away from social 

work professionalization. New policies were introduced that lessened emphasis on 

tertiary q ualifications and emphasized cultural sensitivity and knowledge as a, and in 

some cases the, primary qualification for h iring and promotion . In addition , policies 

were implemented that ·aimed to change the role of the social worker from one of 

'expert' and direct service provider to one of coordinator of whanau (extended 

family) based decision making and broker, that is ,  offering ski l led assessment and 

referral serv ices (Admin istrative Review Committee,  1 987; DSW, 1 988c) . 

1% 
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These policies effectively undermined the professional authority of the social worker .  

According to Hadley and Hatch (1 981 ) in bureaucratic social service organ izations 

there are two sources of authority: the organization and the training and expertise of 

indiv idual  staff. In the present research,  t h e  Department's support for 

professional ization was evidenced in the various tra in ing programmes and bursary 

schemes of the Department already noted. The restructuring had crucial consequences 

for these h i storical commitments .  T h e  loss of support for soc ia l  work 

professional ization was perceived by the respondents as a loss of support for social 

work in the Department. This loss of support would eventually circumscribe the scope 

for professional judgement as the demand for compl iance with the organizational 

requ irements increased and the professional expertise of social work with in  the 

Department decreased. 

The District staff members, particu larly those on the Porirua team providing d irect 

services, felt their legit im ised authority had also altered character with the 

implementation of  a partnership relationship with cl ients and the community. The 

teams d id fee l  a degree of  leg itimated authority in the i r  negotiated relationships with 

the community. The Pori rua team reported individual ly negotiated re lationsh ips with 

community groups and individuals for specific cases but not the establ ished networks 

envisioned by the Hadley and Hatch model ( 1 98 1  ) .  lt was evident that there were 

several positive  relationships in existence , many predating the policy directives but 

there was l itt le evidence of district wide negotiations presented and few formalized, 

consistent relationships with community groups or agencies. 

In the Napier office, the Community D evelopment Team was desig nated with the 

responsibi l ity for negotiat ing relationships. As discussed in Chapter Six, the team had 

formal negotiated relationships with over one-hundred community groups and agencies. 

However, further research would be required to determine to what extent these agencies 

provided serv ices immediately supportive to the othe r  social workers in the District 

Office and between serv ice providers in the commu nity .  The Napier Communi ty 

Development Team complained of the lack of understanding of their task by the rest of 

the social workers whom they felt they could better serve if there was a stronger 

working re lationship between social  workers providing casework services and the 

Community Development Team members. 
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lt is important to note that despite the long history of a community development team in 

the Napier District Office and well developed negotiated relationships with community 

groups, the team never felt wel l  integrated into the service delivery infrastructure of 

the District Office and reported feel ing periodically under threat and dispensable. This 

raises serious questions as to whether a statutory social work service can have a broad 

based approach to its practice as part of a statutory org anization . 

In the Hadley and Hatch model ( 1 98 1 ) , expert knowledge is acknowledged; however, 

for this to be tru ly effective the practitioner must also have the capacity to recognize, 

and work with the non-expert (Hadley and Hatch , 1 98 1  ) .  The Napier Team's close 

involvement with non-experts in commun ity g roups and agencies pre-dated the 

restructu ring as does the Porirua Office's efforts with implementing the patch system. 

However the extent, depth and consistent involvement with non-experts, except in  the 

case of Maatua Whangai worker and cultural advisers, was not clearly discernible. All 

the members of the Porirua Team claimed involvement with community non-experts 

that pre-dated pol icy directives but pointed out that under the 'new way of working' 

(DSW, 1 988c) work with non-experts outside the Department was at last clearly 

leg itimated by top management policy. 

The moves toward negotiated relationships between the social workers as providers of 

service and the community as consumers is consistent with the patronage type of 

profession conceptual ized by Johnson (1 972) . l t  seems reasonable to argue that the 

state mediated professional relationship wh ich characterized social work under the 

central ized system could be expected to assume features of the patronage type of 

profession as a resu lt of the implementation of the pol icies advocating accountabil ity 

and responsiveness to the community. Such moves are in d irect opposition to the 

characteristics of the traditional professions as conceptualized by Johnson ( 1 971 ) and 

toward which social work in the Department had been heading prior to the 1 986 

restructu r i ng . 

The professional ization of social work had been i ntricate ly  i ntertwined with 

Departmental pol icy and became increasingly dependent on the Department during the 

1 969 - 1 988 period under study. I n  the Social Welfare Act creating the Department in 

1 971 , the Department was charged with the respons ibil ity of supporting and providing 

social work training to both the public and voluntary sector. As a result of its direct 

and indirect support of social work training, the D epartment was very infl uential in 
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setting the direction for social work professional development. When the Minister of 

Social Welfare placed the Social Work Training Council in remission and then set in its 

place the Council of Education and Training in the Social Services (See Chapter Four) ,  

not only was social work professionalization dealt a strong setback but the term social 

work was superseded in the Department by the more amorphous, generalized, non­

occupationally l inked, designation: 'social services.' The debates on social work 

effectiveness of the 1 970s and the criticisms by radical social workers (Bailey and 

Brake, 1 975 ; Corrigan and Leonard ,  1 978 ; Brake and Bailey, 1 980) contributed to a 

'crisis of confidence' among social workers. 

This 'crisis of confidence' had been intensified by the critique of professionalism 

offered by l l l ich at the 1 978 NZASW Biennial Conference (NZASW, 1 978) . Findings 

from the present research provides support for the claim that the critiques of social 

work from d ivergent sources were particularly devastat ing because its hold on 

professionalism was so tenuous. This vulnerability was deepened by the ACORD and 

Johnston Reports (Johnston ,  1 982) which heavily criticized social work as racist in 

i ts practice. Social work train ing institutions and the New Zealand Association of Social 

Workers, as well as individual social workers in practice, were chal lenged to re­

examine the basic assumptions of their practice. Many social workers engaged in the 

personally demanding exploration of personal racism along with an examination of 

social and institutional racism. For example, eight social workers authored the Report 

on Institutional Racism (DSW, 1 985b) that recommended sweeping reforms with in  the 

Department of Social Welfare . Their recommendations were later echoed in  the 

Min isterial Advisory Committee Report ( 1 986) and subsequently accepted by the 

Department.  

The pressure from social work to respond to Maori and m inority interests may be an 

important contributing factor to i ts loss of power within the Department as evidenced 

by the deprofessionalization processes in itiated by the loss of social work professional 

leadership and social work identity in Head Office and by the disestablishment of the 

training centres. In  Chapter Two, Wilding (1 972) is  quoted as proposing that the 

privileges of professional status are the result of an al l iance between the state and the 

profession. lt could be arg ued that social work with i n  the Department v iolated the 

al l iance by advocating for minority interest and hence, lost their  hold on professional 

status with in  the Department. 
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As discussed earlier, the moves which the Department made to regionalize training were 

perceived as deleterious by the respondents because they effectively suspended training 

opportun ities during the 1 986 - 1 988  period. These moves within  the Department 

were sign ificant because of the leadership, funding and influence the Department had 

traditionally exercised in social work professional development. This loss of what 

might have been perceived as a dependent relationship, was to lead to a resurgence of 

social work professionalism that was independent of Departmental sanction and support. 

This resurgence was evident in the increasing membership in the N ew Zealand 

Association of Social Work which began in late 1 988. The NZASW moves toward the 

development of certificates of competency generated a new sense of commitment to the 

professional association (Fraser, 1 988). 1 t  is i ronic that the loss of support for social 

work professional ization with in the Department led to support for social work 

professional ization in the Association. To what extent this was a paradoxical effect to 

the loss of Departmental support resulting in a growth of independence or another 

example of a reactive response to the Departmental policies on accountabil ity and 

contracting out to approved service providers, demands further study. 

B I C U L  T U R A L I S M  

Partnership with the  community as  it was defined within the Department included a 

commitment to bicultural ism and to the development of models of bicultural social 

work practice . In the wide sweeping reforms recommended by the Ministerial Advisory 

Committee on a Maori Perspective: Puao- Te-A ta-Tu ( 1 986) , social workers were 

advised to give due regard to maintaining Maori chi ldren within their whanau/extended 

fami ly or hapu/tribe; to make inquiries as to the child's heritage and fami ly l inks; to 

u ndergo training with regard to customary cultural preferences, Maori circumstances, 

and Maori aspirations; and to consult with whanau and hapu regarding the care and 

protection of Maori children.  All of the respondents acknowledged major changes in 

social work practice in the Department. They all reported a heightened awareness of 

Maori culture and some had acquired specific cultural knowledge and language ski l ls. 

Social workers in both District Offices acknowledged that their approach to every social 

work task was now evaluated in terms of cultural appropriateness. 1 t  was expected that 

every social worker would 
.
develop and maintain contacts with the Maori community , 

consider the implications of whanau and whanau decision making with each cl ient, and 

invest the bulk of resources in maintaining a ch i ld with the whanau prior to the child 
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coming into care (SSSW ; SSW:3,4 ; SW:S ,  6 ,  7) . The changes were seen as 

implementing the commitment to biculturalism and hence, to the recommendations of 

Puao- Te-A ta-Tu (M inisterial Advisory Committee,  1 986).  

However, it must be noted that the Director-General announced key changes to the 

Department's organizational desig n prior to the release of the recommendations of 

Puoa- Te-Ata- Tu (Min isterial Advisory Committee,  1 986) . l t  could be argued that 

because the Director-General was a member of the Advisory Committee and aware of the 

recommendations, he was able to pre-empt the recommendations of the Committee by 

announcing the changes from h is position as Director-General in  an apparent effort to 

retain organizational integrity. Alternatively, the dynamic may have been the reverse. 

Perhaps, it was the intention of the Department to regionalize, to decentral ize, to 

devolve and to enter into a partnership with the community as part of the strategy for 

the adoption of a welfare society model of social service delivery and hence, the 

changes were m e rely co nfirmed by t h e  M i n is ter ia l  Adv isory Comm i ttee 's  

recommendations as  one o f  the REOs contended (See Chapter Five). 

Both Districts reported on-going relationships with local kaumatua who were consulted 

on Maori protocol issues. The Districts had paid positions for Maatua Whangai workers 

and for Maori Advisory Officers who offered a range of consultative services from 

translations to cultural training for staff. Both offices had a cultural group who were 

given re lease time in retu rn for their comm itment to participation in Departmental 

powhiri. There were reportedly similiar developments in District offices nationwide. 

For the social workers the commitment to bicu lturalism meant they had to examine the 

basic assumptions of their practice not only in relation to Maori clients, but to all 

c l ients ( DSW, 1 988c) . Al l  of the di rect- l ine practit ioners were daily confront ing 

issues of race and culture as they attempted to reconcile their  practice with 

professional and cultural demands. The major changes they identified in their practice 

were : a move toward recogn izing cultural identification as an factor i n  plann ing ;  

legitimation of resource expenditure before a child came into care rather than having to 

bring a chi ld in to care before expenditures, such as board payments, cou ld be 

authorized ; sharing decision making with whanau/extended family regarding planning 

for the care and protection for a ch ild in a chi ld abuse case;  taking a coordinator's role 

in fami ly conferencing ;  and the legit imation of involving informal  care g ivers ,  

volunteers, and voluntary agencies and groups i n  service planning and provision .  
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I M P LICATIONS FOR FU RTH E R  RESEARCH 

Given the immediacy of the changes enacted under the Fourth Labour Government, it is 

too soon to expect a significant volume of sustained research on the origins and effects of 

these changes .  The present study represents a modest beginning in one crucial area. 

N evertheless, findings from this exploratory study suggest several potentially fruitful 

areas for further research. 

First, repl ication and extension of the analysis undertaken in this study is imperative 

in order to corroborate the patterns in service del ivery and social work practice 

delineated. The collection of data for this research was completed in December 1 988.  

Since then, the pace of change within the Department has cont inued, unabated. 

Perhaps, the  most sign ificant development was the decision in J u ly of 1 990 to 

disestablish the six regions and their two hundred arrd forty staff and to replace them 

with four operational un its with the major responsibi l ity of providing information for 

policy and development to the Head Office of the Department (DSW, 1 990a) . Pearce and 

Robinson ( 1 989) suggests that a change in organizational design may signal a change 

in strategy regarding the del ivery of social services. 

Another rel ated avenue of research could address a key assumption of the welfare 

society model. This model is predicated on the assumption that the voluntary sector and 

other non-statutory providers can and will provide services previously provided by the 

state. Johnson ( 1 987) noted growth in the commercial sector as a result of welfare 

pluralism in Britain,  but  no significant growth in the voluntary sector. Carefu l 

analysis of the impact of the implementation of welfare society principles on the 

growth of voluntary social service agencies wou ld h elp to discover whether this key 

assumption of the proponents of the welfare society is val id in the New Zealand context . 

The third area for potential research is related to management. The designation of the 

function of Head Office as policy and development and of the Districts as 'operations' has 

some s im i larities to a hypothesis of Meyer and Scott ( 1 983) .  In their  study of 

educational institutions, t hey describe a 'decoupling' process whereby top management 

in educational institut ions distanced itse lf from the controversial realit ies of serv ice 

delivery in the classroom .  Study of developments in the Department of Social Welfare, 
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g iven subsequent restructurings since 1 988 ,  might reveal a simi lar process as Head 

Office re-establishes its position as policy development and the Districts are expected 

to deal in a semi-autonomous fashion with the demands of service delivery. 

A crucial area, already h ig hlighted in the previous discussion ,  is the promotion of 

research designed to shed further light on the development of social policy by studying 

key power holders in government and management. An associated l ine of research 

could focus on analysis of the interlocking committee memberships on the various 

reviews, committees and task forces of this period. 1t has already been noted that such 

interlocking memberships may have contributed to the apparent consensus of approach 

so evident in the many of the reports of the period 1 984 - 1 988. Also, an analysis of 

expenditure associated with financial costs of the 1 986 and subsequent restructurings, 

including associated personnel costs such as retraining and redundancy options offered 

to staff deemed 'surplus to requirement,' would generate the data that would be required 

to validate the claim that the restructuring occurred at the cost of serv ice provision in 

the Districts. 

The principles and procedures applied in the restructuring of the Department of Social 

Welfare were also appl ied to education and health.  In education , schools were 

decentral ized into semi-autonomous Boards of Trustees responsible for the overall 

management of the school .  In the health sector, Area Health Boards replaced the old 

Hospital Board system .  The restructuring which occurred in these two crucial sectors 

warrants careful research in its own right;  moreover, such research would provide an 

excel lent opportunity to explore s imilarit ies and di fferences on the effects of the 

restructu r ing . 

Final ly, the restructu ring  of New Zealand's Department of Social Welfare and its 

redefinition of the statutory social work task into chi ld protection services and youth 

justice paral lels trends e lsewhere , particularly in Britain .  Comparative research,  

with reference to the i mpact of  decentral ization on service provision would provide a 

fruitful source of data for both an understanding of how social policy is developed and 

implemented but also about the interface between practitioner and client. 
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PROSP ECTS 

The late 1 930s witnessed the  enactment by the First Labour Government of the 

progressive legislation that was the foundation of what came to be termed the Welfare 

State. Some forty years later, the Fourth Labour Government initiated sweeping policies 

of economic deregu lation and social restructu ring that dismembered both the 

frameworks and provisions that had evolved over the previous decades. By focusing on a 

segment of social reality that was circumscribed both temporally and organizational ly, 

the Social Welfare Department in the period 1 986 - 1 988 ,  this research has 

attempted to theorize and analyse some of the consequences of these changes. The 

explanatory nature of this research and the immediacy of the changes which were its 

focus require that any generalizations arising from it are drawn with care.  The final 

section of this dissertation attempts to do just this. 

When the Fourth Labour Government was elected to office in 1 984, New Zealanders had 

acknowledged to varying degrees, that change was inevitable. They were aware of the 

country's deteriorating economy. But once the changes began, they seemed to come so 

quickly and from so many directions that many felt the cou ntry was out of contro l .  

Easton (1 989) for example argued,  perhaps somewhat extravagantly, that changes in 

economic policy gained their own momentum without anyone, even the Min ister of  

Finance, Roger Douglas, qu ite knowing what the objectives were, let  alone how to get 

t h e re !  

This sense of pervasive change without time to reflect o n  its possible implications was 

evident in many sectors, includ ing the social services. lt was obvious that the Treasury 

espoused cuts in government spending as a way of stimulating the weak economy. But, 

the init ial directives from the Department of Social Welfare, targeting as they did long 

standing criticisms of the Department's bureaucratic structures and h igh ly  centralized 

style of management did seem to be progressive harbingers of better things to come. 

Indeed, the initiatives were hai led as such by diverse groups. Voluntary agencies and 

community groups welcomed the apparent wil l ingness of the Department to acknowledge 

and more fully uti l ize their contribution to serv ice provision. Social workers within 

the Department welcomed the establishment of a Community Development Un it in Head 
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Office because it was perceived as recogn ition of the community development role as 

facet of the social work task. Maori also responded favorably because the introduction 

of anti-racism training in the Department,  the creation of the Maatua Whangai 

programme,  the acceptance of the Report on Institutional Racism (DSW, 1 985b) and 

the establishment of a Maori Advisory Unit in the Auckland Region were seen as major 

steps toward dealing with their critique of the Department's mono-cultural service 

del ivery. These initial responses were strengthened when the Department accepted the 

recommendat ions of Puao- Te-A ta- Tu (Min isterial Advisory Committee ,  1 986) and 

made a commitment to bicu lturalism in the 1 987 Management Plan ( DSW, 1 987c) . 

Even if one assumes that the Director General was able to engage in a sign ificant face 

saving operation by announcing the changes recommended in Puao-Te-Ata-Tu as part 

of the Department's management plan prior to the release of Puao - Te -A ta - Tu 

( M in isterial Adv isory Committee ,  1 986) , there appeared to be meagre grounds for 

accepting these sweeping recommendations. There are several possible explanations. 

F i rst, the acceptance of the recommendations permitted the reg ionalization the 

D i rector General had been trying to implement since 1 980. Second, the acceptance of 

the recommendations could be seen as a way of curtai l ing social service spending 

without generating a political backlash by appearing to respond to requests by Maori to 

take care of the i r  own . This possibi l ity was particularly s ignificant since research 

fi ndings and official information confirmed the d ire circumstances of Maori in  New 

Zealand with respect to health , welfare and justice (Min isterial Advisory Com mittee,  

1 986). Any scaling down of care in welfare institutions would, consequently , remove a 

resource which had over t ime become disproportionately uti l ized by Maori. This does 

not address the appropriateness of institutional or residential care for Maori ch i ldren 

and youth, but serves to alert the reader to a convenient match between efforts to 

curtail governmental spending and the requests of Maori people to care for their own. 

Within the management of these restructured services, the policies of the Department 

of  Social Welfare were intended to foster 'participatory management' and create 

structures that would encourage community participation in social service planning and 

provision.  As has al ready been suggested, Johnson's ( 1 989) assessment of welfare 

pluralism in Britain pointed to more g rowth in the commercial rather then in the 

voluntary sector as a result of  the adoption of welfare society principles. These trends 

could be precursors of similiar developments h ere as evidenced by the expansion of the 

Department's contracting out policies (DSW, 1 988c), the development of a certificate 
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of com petency for social workers ( Fraser, 1 988} ,  and the g rowth in  the number  of 

private practitioners . And, these developments appeared to provide not only their own 

legitimation , that is  , t hey are at once responsive and progressive, but they seem to 

open up attractive alternatives to those most affected by them. However, there were 

darker underpinnings that are now becoming apparent. Most of these centre in the 

availabil ity of already scarce human and economic resources .  Just what are the l imits 

to the capabi l i ty of voluntary agencies and commun ity g roups to plan and provide 

services that were once almost the sole responsibil ity of the Department? 

In a s imilar vein, it seems important to try and establish just how much participation 

is possible, let alone desirable at the interface between the community and Department. 

Will increased levels of participation result in, for example, services that are based 

on strong interest g roups or local prejudices. Certainly, it seems reasonable to argue 

that the demands for community participation in the whole range of social services in 

New Zealand from education to health and welfare are already showing signs of 

disadvantaging minority interests. 

The effects of the restructuring that was the focus of this present research, exposed yet 

again the incompatibi l ity between the major functions of the Department: financial 

benefits and personal social services. This i ncompatib i l i ty was inherent in the 

amalgamation which was the birth of the Department of Social Welfare and has haunted 

the Department throug hout its h istory. The implementation of the principles of the 

restructuring only served to exacerbate the differences between the two functions. This 

tension is exposed in tel l ing fashion by one of the respondents : 

The h idden hope of most of the managers . . .  is that we wi l l  one 
day get through this experience of being a department of social 
welfare. This is not a properly set up organisation ,  that is it is 
neither one nor another. l t  doesn't provide an integrated social 
welfare service because so many functions  l ie  outside our orbit 
and it has forced the child and family services in with the income 
maintenance services in an unnaturally overmanaged kind of way 
( RE0:8} .  

This incompatibility of the two major functions of  the Department was emphasized by so 

many of the respondents that it raised the question of the appropriateness of the 

placement of social work services within this government department. The h istory of 

tensions and di lemmas faced by social work services with in  the Department wou ld 
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strong ly support the separation of the provision of f inancial serv ices from the 

provision of social work services. 

The trends evident in the period immediately after 1 986- 1 988 ,  suggest that the 

accountabil ity and control systems now in  place have continued to inh ibit the 

development of social work by pushing its practice into ever narrower specializations, 

specifically in  chi ld protection and youth work. I f  social work is  to effectively enact 

its dual commitment to individual and social change, the potential for integration of that 

commitment must exist in the work setting. Clearly that potential was denied by the 

pol icies fo l lowing the 1 986 restructu ring s ince the changes did not create an 

organizational environment supportive of this dual focus in social work. The policies 

explicitly stated that community development and community work--the social change 

interventions--were to be tasks of voluntary agencies, community g roups and the iwi 

authorities. Social work without community work/development is not social work. 1 t  

might be counseling or  therapy, but  i t  i s  not social work. The prospect for the proper 

practice of social work within the restructured Department of Social Welfare appear 

to be, at best, poor. 

What of the efforts made to deflect or ameliorate these changes? One can only speculate 

about the possible effect of criticism from socia l  workers in the Department. Social 

work staff in their various reports and reviews during the years immediately preceding 

the restructu ring ( DSW, 1 98 2 ,  1 985b , 1 985b; Ketko, 1 982) had recommended 

changes in socia l  work services.  Perhaps the most controversial of their  efforts was 

the Report on Institutional Racism Within the Department of Social Welfare (DSW, 

1 985b) which was authored by eight social work staff. The respondents characterized 

top management's response to the report as an 'embarrassment' that generated in some 

a feeling of a betrayal of organizational loyalty. There is sufficient ev idence in the 

f indings to suggest that several of the in i t iatives in the  restructuring process 

effectively curtailed the power base of social work within the Department. To what 

extend this might  have been a reaction to social workers efforts for change is 

impossible to assess. However, it is reasonable to assume that the actions of social 

workers to advocate for minority interests worked against their  own professional self­

interest in the Department. 



2 4 4  

The processes of decentralization progressively began to separate social workers into 

smal ler  and smaller g roups el iminating the 'critical mass' of socia l  workers that is 

deemed to be necessary for professional development and growth.  Social workers also 

lost their professional reference group with in the Department. This was compounded 

by the removal of the l ine social work management position in Head Office and the 

redesignation of the Social Work Division to Social Services Division ,  a step which 

effectively eliminated an identifiable social work presence at the top management level 

in the Department. 

Regardless of the motivation fo r the restructuring , changes in social work practice 

were clearly indicated in the f indings :  the emphasis on using commun ity support 

networks, expenditu re of resources prior to a child coming into care rather than after 

the fact, whanau or family oriented decision-making, the emphasis on bicultural ism, 

the reorganization of teams along cultural l ines, and the redefinition of the social work 

task in  the Department to the specializations in child protection and youth just ice. 

These changes demonstrate Howe's contention that: 

The critical characteristics of social work practice are generated 
with in welfare bureaucracies and do not derive from the 
prescriptions of professional social work ( Howe, 1 986:2).  

l t  was through these changes in strategy and design that the changes in  social work 

practice within the Department occurred. The analysis of the findings suggest that the 

Department was dominant in the social service system because it exercised control 

over training and evaluative bodies ; and hence, was in a powerful position to dictate 

practice directives as Howe ( 1 986) observed. The present analysis of the Department 

of Social Welfare has provided a further demonstration of the interre lationship between 

organ izational sett ing and professional social work. Without a strong independent 

professional identity, social work was vulnerable to the demands of the organization. 

If social work is to retain its commitment to the goals of social justice for disadvantaged 

groups in society , it can not afford to be unduly  dependent on one governmental 

structu re . The u ncoupling of their  dependent relat ionship could lead to the 

development of professional social work in New Zealand; a professional social work that 

can more completely pursue its commitment to individual and social c hange. 

Furthermore, the f indings provide support for the claim that a strong independent 

social work lobby, such as the New Zealand Association of Social Work, is  imperative if 
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social work in New Zealand is to achieve the degree of autonomy necessary for it to 

pursue the dual commitment of social work. 

The First Labour Government introduced progressive social legislation motivated by a 

genuine concern for the well-being of all New Zealanders. Such a concern is much less 

apparent in the policies of the Fourth Labour  Government. Given these circumstances 

the practice of social work is inevitably more diminished. The musings of a practitioner 

who was part of the restructuring captures that sentiment: 

On my cynical days, I really think that the welfare system as we 
know it has been dismantled under our very eyes, the community 
are going to be overwhelmed with a sort of do more on less 
ideology. . . there wi l l  be no role for social  work in the 
Department ( R EO:S). 



2 4 7  

Appen d i x  C o nt e n t s  

PaJe 
Research materials : Proposal, Demographic I nformation and 
Interview Schedule. 2 4 8  

1 1  Sample Letter of Negotiation 2 5 4  

I l l  Correspondence with Dame Ann Hercus 2 6 1  

IV  Excerpts from Management Plan, 1 986 2 6 3 

V Excerpts from Management Plan, 1 987 2 7 1  

VI Excerpts from Corporate Management Plan, 1 988 2 7 7 

VI I Summary of Recommendations of Puao-Te-Ata-Tu 2 8 6  

V I I I  'Faces of Racism' and Treaty of Waitangi from Puao-Te-Ata-Tu 2 9 2  

IX Circular Memo 1 986/240:  New Direction in  Management 3 0 2  

X Summary of research activ it ies: Napier District Office 3 0 5  

XI List of client groups and Organisations Served by Napier 
Community Development Team 3 0 7  

X I I Napier District Management Team Standards. 3 1 4  

X I I I  Summary of Research Activities : Porirua District Office 3 1 7 

XIV Sample letter confirming feedback and verification session 3 1 9  

>W Outline of feedback and verification sessions 3 2 0  

XVI Excerpts from 'Future Directions in Social Work' 3 2 2 



2 4  8 

Appe n d ix 1 - Researc h M ater i a l s  : Proposal ,  Dem o g ra p h i c  
Informat i o n  a n d  I n t e rv i ew S c h e d u l e  

1 3  J u ly 1988 
PhD P R O P OSAL 
THE IMPACT OF REGIONALIZA TION OF THE STATUTORY SOCIAL SERVICES ON SOCIAL 
WORK PRACTICE 

AIM OF T H E  STUDY 
The pol icy decision to regionalize statutory social services was a response to 
criticisms of the cen tral ized, bu reaucratized statu tory serv ices and of the 
individualized "case-oriented" practice that was seen to be unsuccessful in  deal ing 
with the social problems of contemporary New Zealand . This study wi l l  examine the 
move to regionalization,  analyse i ts phi losophy and i ts implementation in  relationship 
to its impact on sh ifting social work practice from a "case-oriented" to a "community­
centered" approach . Of necessity such an investigation will demand an examination of 
the infrastructu re( i .e . ,  organ isational structu re, management styles and de livery 
systems) supporting social work practice. 

IMPO RTA N C E  OF TH E R ESEARCH 
The move to regionalization is based, in  part, on the assumption that the clients of 
social serv ices wi l l  be better served in terms of the eight desireable features of a 
social welfare system out l ined by the M in ister ia l  Task Force i n  the ir  1986 
publ ication ,  Social Welfare Services. An essential part of th is  move to a more 
responsive decentralized system is a community-centered approach to the delivery of 
social work services. Since this represents a fundamental change in the philosophy and 
the delivery of social serv ices, it offers a timely opportunity for research. 

Theo ret i ca l  F ra me w o r k  
Roger Hadley, Professor of Social Administration a t  Lancaster Un iversity, has led the 
field in the development of the theorectical framework for "community-centered" 
social work. The i nfluence of his visit to New Zealand and the Department in early 
1980's is apparent in cu rrent discussions and debates on social work practice. In SQ.dal 
Welfare and the Fai lure of the State. 1981 ,  Hadley and his co-author Stephen Hatch 
argue that the adoption of non-traditional organ isational structures and management 
styles is mandatory to support a move to "community-cantered" social work practice . 

M ETHODOLOGY 
Two methods of data collection are proposed .  I nterv iews with twelve Regional 
Executive Officers(Social Serv ices and Alternative Care) wi l l  provide essential  
information on  ph i lo sophy, organisational structures and m anagement systems ,  
proposed or in-place, to support the changes. The second source of data proposed is  
two, self-selected, social work teams who are impl imenting a "commun ity-cantered" 
approach to social work practice. The research design of this phase would parre l le l  
closely Hadley and eo-research Morag McGrath's work , When Social Services are 
Local! 1 984) and i nvolves the researcher " l iving with" the teams for a designated 
period of at least one week. 



C O N F I D ENTIA LITY 
Although the confidentiality possible is l imited because of the easi ly identifiabl ity of 
the respondents in this proposed research, the researcher is committed to assuring the 
highest level of confidentiality possible. In the thesis, comments wil l  be anonymous. 
Every respondent wil l  have the right to ask that a comment not be used in the final 
document. 

lt is proposed that the interviews will be "semi-structured," that is a combination of 
set and open-ended questions. If permission is granted by the respondent the interview 
wou ld be audio-taped. If approval is gained for this project, the interviews could take 
place in late AugusVearly September. 

COMMITM ENT OF T H E  RESEARCHER 
The aim of th is research project is to explore th is significant historical period in  
social work, while it i s  " in  process." As the researcher, I adhere to  the h ighest 
standard of ethical conduct. The intention is to work beside the women and men of the 
Department as they work toward the attainment of their goals in the delivery of 
service not to cast them in a negative light. In  a previous research project with the 
Department( on computer uti l ization,  1981 ) , s imi l iar commitments were made and 
stand. 

CONCLUSION 
This proposal represents the result of two years preparatory study and analysis. 
Regionalization in New Zealand is forcing far-reaching changes in  the delivery of 
social work services.  This is an opportune time for study and for the development of 
social work practice. 

lt it my hope that the Regional Directors consider my proposal favorably. 

abh 
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DEMOORAPHIC INFORMATION 

1988 Research Project 
Angie Barretta-Herman 
M assey University 

Employment History 

Name ________________ __ 

P o s i t i o n  __ _ 

Date of Appointment ______ _ 

Act ing  __ Permanent  ___ _ 

1 . Please l ist below your social services employment history prior to join ing the 
department: 

From - to ( in years) Employer 

continue on separate page if necessary 

Brief description of responsibil ities 
including number of supervisees 

2 .  P l ease l ist below yo u r  employment h isto ry with th e Departm e nt 
by positi o n  and l isti ng th e D istrict Office 

From - to (in years) District Office Brief description of responsibil ities 
including number of supervisees 

_______________________________________ continue on separate page if 
necessary 

3 .  How do you describe you r  p rofessional  aff i l iat ion ? 

Ad m i n i strato r ,  Social  S e rvices Ad m i n i strato r, Social  W o rker,  
Commu n ity Wo rke r, Residential Social Wo rker, 
o th e r ? 

_____________________________________ __ 
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4.  Li st any profess ional organ isatio n s  to which  you belon g : 

5 .  D o you hold a CQSW?yes_no_lf yes,  year awarded ____ _ 

6. List below any acad e m ic qual ificatio ns o r  tra i n i n g  or  
certificatio n s you have acq u i red 

Qualification Year Completed Name of Training Institution 

7. List below the meeti ngs ,  confere nces, semi nars, or reports yo u 
see as s ign ificant i n  the development of  decis ions with i n  the 
d e pa rtment  abo ut reg io n a l isati o n , b i -cu ltu ral i s m , co m m u n ity 
approaches , ect. : 

Year Meeting, conference, seminar, report etc. How were you involved? 

__________ continue on separate page if necessary 

P lease complete and retu rn to me pr ior  to you r  scheduled i nterview 
if possib le.  Al low 5-7 days transit t i me.  

Thank you fo r yo u r  cooperatio n  
abh 
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I NT E R VI EW S C H E D U L E  

J U N E  1988 

Below is  the  schedule  o f  open-ended questions to  be addressed to t h e  Regional D irecto rs 
of Alternative Care a n d  Social Services . The in terviews wil l  be taped(if permission is 
obtained) and transcribed. Conte nt analysis of the interviews wi l l  followed accepted 
methodological procedures. Confidentiality ,  of  course,  is an objective but is l imited 
because of the small  number of individuals involved and their posit ion . 

. , 

The interviews are part o f  the research project o n  the impact o f  regionalization on 
social work services.  The objective is to  gain an understanding of the process of 
organizational change as outl ined in the reviews , reports and plans publ ished by the 
Department ove r  the past two-th ree years which outl ine the ph ilosophy and 
operationalization of the move to reg ionalization as part of  the implementation of 
Puau-te-Ata-tu reco m mendatio n s ,  the move to "co m m u n i ty"/com m unity development 
activi t ies and devol ut ion or responsibi l i ty for social s e rvice s .  

The i n terviews with the R EOs are preceeded b y  a questionnaire to elicit statistical and 
demog raphic information .  This is don e  to facil i tate the interview by removing the 
necessity to obtain basic factua l  information d u ring t h e  interview itself. 

The i n terview will focu s  on "public" information but o f  necessity wil l e l icit  att i tudes,  
comments and evaluations that m ight be considered by the interviewee as "private". 
Throughout the in terview, the interviewee is as in control and able to ask not to be 
quoted, etc. As well the researcher is bound by professional e th ics to insure that any 
quotes are not identifiable. As well, any inte rviewee can request to view the draft of 
the i n te rviews for vett ing . 

Th e Q uest ions 
PHILOSOPHY 
1 .  What do you see as the objectives of reg ionalization? Why was it proposed at that 
particu l a r  t i m e ?  

2.  How does regionalisation reflect the recommendations o f  Pua-te-Ata-tu? the move 
to community/comm u n i ty development? devolut io n ?  

3.  What do you think are t h e  essential aspects o f  t h e  move fro m  a "case-oriented" 
social work to a "com m u n ity oriented" social work? 

4.  What changes h ave been implemented in your reg ion as a resu l t  of  these 
i n i t i a t iv e s ?  

5 .  What has been t h e  positive reactions of t h e  socia l  work staff to the impl imented 
changes? the proposed changes? 

6. Wha t  has bee!1 t h e  negative reactions of the socia l  work staff to the implemented 
changes? the proposed changes? 

7. How h as the phi l iosophy guiding the provisio n of social services and particul arly 
social work services changed? changing? 
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8. What do you see as the objectives for social work services that were proposed at the 
A.D. 's August Confere nce in Hamilton on "Future Directions for Social Work"? 

ORGANISATIOW. CHANGES 
1 .  What impacts h as t he regionalizatio n  made on t h e  d e livery of social work services? 

2. I n  what areas do you th ink regional ization has moved the departments 
services closer to being more respo n sible? accessible? com munity oriented? 

3. What types of acco untabil i ty mechansims have been put in place to reflect the 
com munity focus? W h al is being planned? 

MANAGERIAL SUPPORTS 
1 .  Participatory Manage ment has been seen as an essential ingredient of this process. 
How is th is change from an administrative management  sty le to a participatory one 
being planned?. 

2. What reactions to th is  style have been encountered? 

3. How available is i n -s e rvice train ing &/or suppo rt for  o u tside tra in ing? 

SOCIAL WORK SERVICES 
1 .  How would you ch a racterize the approach to social work services in place in this 
department? and how do you see it chang ing? 

2. There has been a s ubstantial increase in trained social workers at the direct service 
level in DSW over the past six -eight years . Do you t h ink th is is influe ncing the 
acceptance of a more community based approach to social work services. 

3. The "patch system" has been uti l ized in DSW social work for years . What are its 
basic principles? I s  a "community based approach" d i fferent? How? 

That is all the questio n s  that I have for you. Are there some points you would like to 
make that  would furt h e r  my understanding of the issues, d i lemmas or conflicts that are 
facing statutory socia l  work services during this period of m ajor reorganizatio n ?  

aoh 



Appe n d ix 1 1  - Letters o f  Neg ot i at i o n  

This appendix contains sample copies of letters utilized during the negotiations phase 
with Department of Social Welfare Head Office, the Regional Offices and the Districts. 
Samples of the fo llowing letters are included 

1 . Letter to Regional Director at initial stage .  

2 .  Confirmation from Regional D irector that research project received 
approval .  

3 .  Letters to District Office setting out the t imetable and requirements of 
the research week. 

4 .  Letter to team leaders - confi rming details of the research week. 

5 .  Personal note of thanks. 
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1 5  J u ly 1 988 
Dear 

The discussion with you two weeks ago was most encouraging . I have been able to 
discuss you comments with my PhD supervisors who are in agreement to expanding the 
proposed interviews with the Executive Officers to both those responsible for Social 
Services and for Alternative Care. 

I appreciate your wil l ingness to take my proposal to the Regional Directors 
Meeting on the 26th of July. For that meeting I have enclosed a brief summary of the 
research proposal with a selected bibliography .  The brief is not qu ite as concise (one 
page) as desired but is well short of two! As well , I have enclosed a copy of the extended 
proposal. You will note that the location of the teams has been specified for the purposes 
of the proposal. This could well change if the proposal is approved. You mentioned a 
couple of teams you thought would be most appropriate. I look forward to exploring this 
aspect of the research more thoroughly with you . 

You will note, in the summary of the proposal, I have commented on both the 
confidentiality aspects of the research and my intentions to examine the efforts of the 
Department to implement a community based approach in  a manner that is supportive. I 
would point out the work I have done in the past with the Department (also mentioned in 
the summary) which confirms my integrity. You can be assured the department's 
interests wi l l  be respected. 

I was unable to arrange to meet with the Principal Social Worker when I was in 
Wellington last week at the NZIPA Conference. My work load at Massey is particularly 
heavy this month but I am trying to clear a day to meet with her before the month is 
out. I was however able to meet with several people from Head Office and the Central 
South Reg ional Office. The DSW presentations at the Conference were particularly 
pert i nen t .  

I f  there is  any further  documentation you require for the meeting. I wil l provide 
i t .  

I appreciate your wil l ingness to take this proposal forward. I trust that it wi l l  
receive approval and anxiously await the result. 

S incerely 

Angel ine Barretta-Herman 
Lecturer in Social Work. 
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2 9  J u l y  1 9 8 8  

M s  An g ie Bare t t a - H e rman 
Le c t ur e r  in S o c ia l Work 

Depa r t me n t  o f  S o c i a l  P o l i cy and S o c i a l  Work 
Ma s s ey Un ive r s i t y  

P r iva t e  B a g  

P ALME R S TON NORTH 

Dear A n g ie , 

T o  c o n f irm my t e le phone me s s a ge o f  l a s t  Monday . 

Rob �aking has repl ied s t at i n g  t hat he has no obj e ct ion t o  
your re s e arch prop o s a l s  a nd a s  n o n e  o f  t he Re g i o n a l  
A s s i s t a n t  D ire c t or Gene r a l s  r a i sed t he mat t e r on Tue s d ay 

you have t he a l l  c le ar . 

Would y o u  p le a s e  l ia i s e  w i t h  Alan B ir r e l l  i n  t h i s  o f f i c e  t o  
make f in a l  arran geme n t s t o  d o  t he in t e rv iews . 

Re gard s , 

John S c o t t  
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25 August 1 988 

Dear 

Thank you for your warm response to my research proposal. This is to confirm the 
choice of your office and the community development team as one of the teams for the 
research. I am particularly pleased because the other team I am negotiating with has a 
geographical rather than functional approach . The differences will be very important to 
bring a d iversity to the project. 

I will be in Napier for the staff meeting on Tuesday the 1 3th of September at 9am. At 
that t ime I will introduce the project to the staff and answer any questions. I would 
estimate that would take 1 5-20 minutes. After the staff meeting,  I would like to meet 
with the team senior and the team for a more detailed explanation and to begin the 
plann ing for the data collection .  

The team senior asked for a copy of  the proposal and I am sending that to h im under 
separate cover. If you wish a copy as well please let me know and I wil l forward one to 
you.  

Again ,  thank you for your support. I look forward to meeting you and your staff next 
month. 

S incerely 

Angie Barretta-Herman 
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22 September 1 988 

Dear 

Enclosed you will find a copy of the research proposal and the selected bibliography. 
Your interest in the project and wil l ingness to consider you and your staff participating 
in the research is most appreciated particularly because of your  interest in Hadley's 
theories. From our discussion Tuesday it is clear to me that you and your staff could 
provide valuable insigh ts into a community approach to social work practice. 

The format of the participant observation phase wou ld include semi-structured 
interviews with you as the director, the senior social worker and each of the team 
members, as well as with key members of staff critical to the team's operation .  These 
interviews would be audio-taped if permission is granted by the interviewee and 
conventional confidentiality gu idel ines would be observed in the handling , transcription 
and summaries of the tapes. 

The format of the participation with the individual team members would be by 
negotiation. The focus of the participation would be to provide for research purposes an 
opportunity to see "practice in action." 

Also, a review of relevant documents, such as monthly reports, reports to special 
meetings, case notes, etc. would be necessary. You mentioned some reports on the 
implementation of a "patch system"/community approach that you felt would be 
relevant as well. 

Because of work responsibil ities at the university, it would be preferable if the week I 
was there with you was the first week in November (beginning with October 31 st) . I f  
this is not possible, a split week would have to be arranged to coincide as much as 
possible with the first two weeks in November. 

I appreciate the consideration you and your staff are giving to this request which I am 
certain can contribute to the field of social work. I look forward to your reply. 

S incerely ,  

Angie Barretta-Herman 
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22 September 1 988 

Dear 

I wil l  be in Auckland all next week to interview five REO's but before I go I wanted to 
continue the planning for my week with you and your team. I will be there from 
Monday until Friday the 1 Oth to the 1 4th of October. Since I will be coming over on 
Sunday, I will be there first thing Monday morning. 

The format of the week wil l  include semi-structured interviews with the District 
D irector, with you and with each of your team and any key members of staff that are 
critical to the function ing of your team. (As an indication of the types of questions I wil l 
be asking , I am including the interview schedule I am using with the R EO's. Essentially, 
I will be following through those issues to the practice level . )  

l t  wi l l  be necessary for each of the team members to consider what pieces of work or 
activities they wou ld suggest I accompany them on or review that wou ld provide an 
opportun ity to demonstrate their practice. Since I wil l be there for only a week, tight 
scheduling will be necessary to insure coverage .  I raised this point with the team when 
I met with them a few weeks ago. 

As wel l ,  I wil l review all relevant records and data. We discussed the month ly reports 
from both your team and the office and any others that are important. 

lt wou ld be most helpful if you could discuss this with your  team and draw up a 
tentative schedule. I would suggest a team meeting early Monday to clarify any questions 
and review the week's schedule .  Then, the semi-structured interviews with you and the 
Assistant Director on the Monday. I would then be available to the staff as assigned with 
any free time devoted to reviewing records. 

On the Friday afternoon, I would appreciate time to feedback tentative impressions and 
arrange for any follow-up that seems necessary. 

I will cal l you mid-week before my arrival (Wednesday, 5th October) to answer any 
questions and confirm. 

S incerely ,  

Angie Barretta-Herman 



' 
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Appen d ix Il l - Corresp o n dence w i t h  Dame A n n  Hercus 

Dame A n n  Hercus 
Ne·..v Zeala nd Ambassador to t he United Nations 
United Nations Bui ldi ng 
New Vor � ,  New Yor k  

7 August 1 989 

Dear Dame Hercus, 

DEPARTMENT OF 
SOCIAL POLICY 
AND SOCIAL WORK 

I am wrW ng to you at t he request of Professor Graeme F rase r ,  who is my mai n PhD supervisor .  
We have met on occasion w he n  you visi ted t he Depart ment o f  Social Pol icy a nd Social Work at 
t1as3ey ·..v here I have been 
on staff as a social wor k:  l ect urer si nce 1 980. Current l y ,  I am on sabbatical for six months i n  
affi l iation with t he Department of Social Wor k  at the University of Central Florida .  

One of t he obj ectives o f  m y  sabbatical is  to complete my t hesis 'W hich foc uses o n  the re3tructuri ng 
to the Depart ment of Social Welfare a nd i ts i mpact on  social \v'Ork practice. t1y field wor � ,  W' hich 
·..vas completed in December 1 988, i ncl uded i n-depth i nterviews wit h  each of t he Regional 
Executive Officers of Alte rnative Care a nd Social Services supported by a three- phase exami nation 
of t·..vo social work: tea rm ,  one i n  Napier a nd t he other  i n  Pori r ua .  

You played a key role i n  t he restructuri ng, IJet ,  I have been u nable to s ufficientl iJ access di rect 
resource material s .  You r  i nfl uence as t he Mi nister of Social Wel fare duri ng t he period i s  
pe rvasive . Graeme s uggested I contact IJQ U  t o  see i f  IJOU would be wil l i ng to b e  i ntervie'w'ed a nd/or 
provide me with resource material s ,  s uc h  as copies of IJOUr s peeches, di rectives ,  mi nisterial 
papers , etc . 

An i ntervie·..v would be partic ularl iJ hel pful . I could come to New Yor k ,  or as an alternative 
because of ti me and fi nancial constrai nts, a r range a telephone i ntervie'w' through the Universi t y  of 
Central Florida 's conference call faci l i t y .  

Copie3 of t he R EO i nterview schedule ,  drafts o f  t he t hesis argu ment a nd abstract a r e  enclosed for 
your i nfor mation.  

I look forW'ard to heari ng from you .  Graeme asked me to extend his 'w'ar m  regards to you .  

Department of  Social Wor k  
U niversit y  o f  Central Flo ri da 
Orlando, Florida 328 1 6- 0358 
Phone 40 7- 275- 2 1 1 4  
( or home 407 - 628-9792)  

Si ncerel y, 

Angel i ne Berretta Her man,  MSW, MBA 
lectu rer i n  Social Wor k 
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N EW Z EALA N D  M I S S I O N  
TO T H E  U N ITED NAT I O N S  
O N E  U N ITED NAT I O N S  PLAZA 

N EW YO R K, N .  Y. 1 0 0 17 

2 2  September 1 9 8 9  

Ms Ange l ine Barretta Herman , MSW MBA 
Lec turer in Soc ial Work 
Mas s ey Univers i ty 
PALMERSTON NORTH 

Dear Ms Barretta Herman 

Thank you for your letter o f  7 August 1 9 8 9 . I regret that 
I am unable to a s s i s t  you with an interview ; nor ( in part 
bec ause I am not in New Z e a l and ) can I give you copies o f  
s peeches , etc . , or acce s s  t o  my archive s . I made a 
dec i s ion not to give interviews about my previous 
pos it ions a s  a Cabinet Minister when I ret i red from 
po l it i c s  ( th i s  inc ludes ac ademic interviews ) and t h i s  is a 
f i rm dec i s ion to whic h I am ho lding , certa inly for as long 
as I am the UN Amba s s ador , and pos s ibly l onger . I hope 
you understand . 

My k ind regards to Graeme Fras er . 

Yours s incerely 

r L A /1 • .!Al - L ( ; 
L . / (/ '-- \... '- ��� - L · \_ ___ .. ,,/ • 

Ann Hercus 
Permanent Repre sentat ive 
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INTRODUCTION 
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This is t he Department of Social  Welfare·s fi rst formal Management Plan. I have 
decided to produce the plan to provide both management and staff with a single 
statement of the extensive changes which are being made in the Departments 
administrative structure and style of management. The issuing of t he plan is one of 
the new developments planned for the year ahead. 

i t  may be helpful for me to introduce this first plan by describing the challenges 
which confront the Department. and the rationale for the developments I have set i n  
train. 

The Department of Social Wel fare was formed in  1 972 to bring together the Child 
Welfare Division of the Department of Education and the Social Security Department.  
This was a complex operation - and while much progress has been made in forming 
a new entity. some of the early and inevitable tensions are not yet fully resolved. 

Further. the Department has had to cope with the effects of a period of major socia l  
c hange. the rapidity of which is without precedent. it is hardly surprising then.  that 
the Department has come under increasing fire for inadequate performance of its 
mission and inadequate feel ing for its cl ients and staff. 

I accept that the Department is seen as bureaucratic. im personal and mono-cul tu ra l  
- and that communication is  a problem. But. though such an image does not do 

j ustice to dedicated staff who have coped with heavy work demands under very 
difficult conditions. we must make substantial  c hanges. 

We need a positive. action-oriented organisation. an organisation more flexible i n  
operation. and more sensitive t o  cl ientele a n d  staff. 

To achieve this goal I have been grappl ing with two sets of problems: ( 1 )  how to 
create a structure for the organisation t hat wil l  make rr.ajor i mprovement to the 
delivery of service possible and.  (2) how to develop the Department as an 
organisation. 

Structural Change:  The Six Regions 
I had to accept responsibi l ity for making an urgent decis ion about what the 
depart ments basic structure should be. The principle guiding my decision was one 
that su rfaced in many criticisms of our performance. This was that decision- making 
had to be taken closer to clients and staff - hence t he establishment of the six 
regions. 

The structure being implemented now will a l low delegation of authority to match 
responsibi l ity so that District Offices can have the necessary autonomy. i t  will permit 
a much clearer defin ition of function and give substance to the management of 
people as a firm commitment. it wil l  also a llow for management reappraisals. and for 
consultation with staff on the organisation detai l .  
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Organisation Development 
In December last the Depa rtment began a p rogramme to impress on a l l  senior 
management the practical impl ications of our  M ission Statement. Al l  management wi l l  
be made aware of the goals that a l l  Divisions of the Departmen t have in com mon:  a l l  
management wi l l  develop a common vocabulary - and thus com mon expectations of  
manageria l performance. And t he change is  from the . .  top· ·  down.  

As part of the  new direction i n  management .  managers wil l  not on ly  be  accountable 
for achieving tasks. building teams. and developing the individual .  but wil l  also be 
accountable for promoting the interests of the organ isation. Not the least of their  
concerns. t hen. wil l  be to develop a spirit of co-operation and a sense of common 
purpose. High priority wil l  be given to remove sou rces of tension and to create a 
sense of corporate identity. 

Staff have been inadequately briefed and consul ted in the past. We will develop 
formal systems of briefing and consu l ting backed by the kind of informal system that 
is generated by a wil l ingness to co-operate in  the work-place. 

There a re other improvements that m ust be !Tade ; � there is to be better del ivery of 
serv1ce to c l ients and greater JOb satisfaction for staff. Those that have been accorded 
greatest p riority feature in the timetable of this ;,1 a r.agement Plan .  

The  achievement of  al l  these changes wi l l  reqc.n :-e a special commitment to  train ing 
throughout the organisation.  Training needs created by the :-.ew d i rections in 
management wi l l  be met.  I nduction and specia l ist t ra ining wi l l  be I mproved. Tra in ing 
throughout the Department wi l l  be  co-ordir.atec.  

Fina l ly .  t he Department w1 1 1  be m aking a com:r. : : T.e�t tO forvvard planning based on 
sound research. 

For t he staff of t he Depa rt ment.  t he cha�:ges se: ou: in this plan will alter the fami l iar  
organ isatiOI IJ I  framework and fami l iar  ways of .::oi :-.g things. l ne\·itably th is  wi l l  
produce some discomfort <ll ld even feel i ngs of ::-. reat - but it wi l l  also pose a 
c ha l lenge. The comm itment of sta ff. at a l l  levels of the Departrr.ent .  wi l l  be necessary 
ror that c hJI Ienge to be met and the purposes of the change to be achieved. 

J. W. Gra n t  
Director - General 



GENERAL ORGA N I SATION 

HEAD OFFI CE 

Oirector-Genera l 

Deputy Director-General ( responsible for services and pol icy) 

Assistant  D irector -General .  Income Security & Services 

Assistant Di rector-Genera l .  Social Work Se rvices 

Assistant D irector-General .  Policy Development 

f-�• Inspector General 

Deputy Director-General ( responsible for resource managemer. : l  

,.\ssistant Di rector-General. Corporate Ser-.'ices 

Nationa l  Di rector, Operations 

REGION 

Regiona l  Di rector 

Regional Executive Officer 

D I ST R ICT 

Assistant Director. Income Security & Services 

Assistant Director, Social Work Services 

Assistant Director. Admin istration 

Area Welfare Officer 

Princi pa l  of Institution 

Assistant Principals 
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DEPARTMENT O F  SOCIAL WELFARE STRUCTURE 
(The regional grouping of soc ial welfare d istricts and associated faci l ities) 
NOTE: 
This is a provisional grouping for Regions until the Regional Directors take up their 
appointments and final decisions can be made. 

i HEAD OFFICf] 
I 

L '�N�o-rt�h�e-r-n�R�e-g7io_n 
__

______________________________________ 
_ 

i 
I 

Whangarei 

Takapuna 

Auckland 

South/West Auckland Region 

- - Henderson 

--New Lynn 

-Manukau 

--Otahuhu 

Centra l North Region 

Hami lton 

-Taumaranui 

-Paeroa 

-Tauranga 

L Central Region 

-Wairoa 

--Napier 

- -Hastings 

-New Plymouth 

-j Central South Region 

r-Masterton 

--Wel l ington 

-Porirua 

�Lower Hutt 

-t Southern Region 

-Greymouth 

1-Christchurch 

.__ Timaru 

Special Purpose Offices (3)•  

Community Care Assessment Cen tre 

Staff Training Centre 

Papakura 

Special Purpose Office• 

Child Care Inst itutions (5)  

Whakatane 

Rotorua 

Gisborne 

Child Care Institutions (2) 

r-Wanganui 

-Palrr.erston North 

-Child Care Institutions (4 )  

'-Staff Train ing Centre 

-Bienhe im 

-Nelson 

r-Child Care Institutions (2) 

._Staff Training Centre 

-Dunedin 

- lnvercarg i l l  

�Child Care I nstitutions (4) 

I 

J 

· ser\'mg ·Greater Auckland· in respect nt FJmlly Be11etits. Faw1 1:. CJre. 3:1t1 SoCial ',\ ,1�• S..· r-. ll t·� 
· · servmg Greater Aucl-.land in respe(t Pt Nat 1onal Superannuauo�. 



MISSION 

Our mission is to provide a service which  gives best effect to the social  welfare 
policies of Govern ment. 

Our Commitment 
Our commitment is to maintain a Department which is efficient and flexible in 
operation. ethical and sensitive to the needs o f  c l ientele and staff. and which provides 
services which a re culturally appropriate. 

Our Approach 
Our approach to th is mission wi l l  be a · · people a pproach · .  

W e  bel ieve that o u r  organisation wi l l  work best when i t  i s  suitably organised. well  
managed and adequately staffed: 

- to give good service to clients. 

- to enhance the chance that each member of the staff wi l l  grow in his or her job. 
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GOALS 

Our goals  are: -

Service 

• To administer effecti':ely the income security services and related program mes. 
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• To provide appropriace and effective socia l  work services for communities. fami l ies 
and ind ividua:s. 

• To respond effectivelj' where there is a need for support or intervention in terms 
of the Acts administered by the Department. 

• To meet the particu lar needs of Maori people in  policy. plan n ing  and service 
del ivery while giving due attention to the needs of other ethnic groups. 

Management 

• To accept the managerial obl igation to achieve tasks. build teams. develop 
individuals and promote the interests of the o rganisation. 

• To promote and maintain an administration which provides fai r  and even-handed 
decisions and treatment. 

• To develop and maintain effective and harmonious relationships with the union 
representing staff. 

Policy 

• To provide soundly based and well informed advice to govern ment on the 
developmer.r  and impact of social policy. 



THE NEW D I RECTION IN MANAGEMENT 

The Management approach we have adopted is:-

• To provide leadership: 
- which demonstrates a commitment to the maintenance of good morale. 
- in the development of a Department that is flexible. and sensitive and responsive to 

the needs of c lientele ;md staff. 
- which helps develop a staff in which managers meet the obligation to achieve tasks. 

build teams. develop individuals and promote the interests of the organisation. 

• To brief (and check understanding) and to consult (and report back on outcomes) both 
within a formal system and informal ly as a normal feature of working relationships. 

• To monitor and evaluate the performance of tasks. and of compliance with the goals 
and objectives of the Department balancing this against the need to give personal 
support to individuals and groups. 

• To accept the responsibility to ensure that the training needs of personnel are met 
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Appe n d i x  V - Excerpts from M a n agement P l a n ,  1987 . 

Management 
Plan 1 987 

Department of Social Welfare 
Wellington 

NEW ZEALAND 
July 1 987 

2 7 1  



2 7 2  
TABLE O F  CONTENTS 

Page 

STATEMENT OF COMMITMENT 3 

MISSION 4 

GOALS 5 

- Policy 5 

- Service 5 

- Management 5 

ORGANISATIONAL STRUCTURE 6 

RESULT AREAS 7 

PLANNING TIMET ABLE 8 

RESPONSIBILITY FOR PLANNING . .  1 2  



STATEM ENT OF COMMITMENT 2 7 3  

This is the second Management Plan for the Department of Social Welfare. lt sets out how we intend 
to meet the continuing challenge of the major changes within the social welfare field . The main 
issues we are responding to are the: 

• assertion and recognition of cultural identity, 

• acknowledgement of changing roles of women in the community, 

• wider debate about and redefinition of the Department 's  role in relation to ' the community' , 

• greater reliance on community based care for children and young persons previously admitted to 
institutions, and 

• increase in demand for services associated with unemployment. 

This plan concentrates on the specific tasks required to get an immediate improvement in the 
Department's ability to function as a responsive and accountable social service agency; it does not 
include the activities required to continue our ' business as usual ' .  

T o  promote and monitor the changes required, four themes are t o  b e  emphasised over the next 
year. These are : 

A s h i ft i n  power from the centre to local offices so each unit can fulfil! its obligation to the public, 

• M anagement performance. in particular clear statements of intent and reports on results, 

• S e rvice planning and accountabil ity, as operational units shape their services to respond to 
users ' needs and priorities, with improved internal and external monitoring,  

• P olicy review and development based on effective use of community and departmental collabo-
ration in Districts , Regions and nationally. 

In bringing these changes about we share an unqualified commitment to: 

• creating a bicultural agency, 

• equality of access to career opportunities for all staff, and 

• improved industrial and staff relations.  

We will give ful l  support to those who are responsible for reflecting this commitment throughout the 
Department.  

J .  W .  Grant 
Director -General 

J. Yuill  
Deputy Director-General 
(Management Resources) 

R. G. Laking 
Deputy Director-General 
(Policy and Services) 

3 



2 7 4 

M ISSION 
,_ 1ur - 1 1,5ston ts to provtde a service which gtves best effect to the Social Welfare policies of 
� _;L'�·crnmen l  

Our Commitment 

Our commitment is  to main tain a Department which is effective and flexible in  operation,  ethical and 
sensitive to the needs of clientele and staff, and which provides services which are culturally 
appropriate . 

Our Approach 

We believe that our organisation will work best when it is suitably organised, well managed and 
appropriately staffed: 

to give good service to cl ients, and 

- to enable each member of the staff to grow in his or her job. 

4 
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GOALS 
Policy 

• To provide soundly based and well informed advice to Government on the development and 
impact of social policy. 

Service 

• To administer effectively social security benefits ,  war pensions and related programmes. 

• To provide appropriate and effective social work and other social services for communities, 
families and individuals. 

• To respond effectively where there is a need for support or intervention in  terms of the Acts 
administered by the Departmen t .  

M anagement 

• To accept the managerial obligation to achieve tasks,  build teams ,  develop individuals and 
promote the interests of the organisation. 

• To promote and maintain an administration which provides fair and even-handed decisions and 
treatment. 

• To develop and maintain effective and harmonious relationships with the union representing staff 
and with professional organisations. 

• To provide leadership:  

which demonstrates a commitment to the maintenance of good morale. 

in the development of a Department which is flexible, sensitive and responsive to the needs 
of clientele and staff. 

- which eliminates discriminatory practices based on gender, race, ethnic origin , sexual prefer­
ence or disability. 

• To brief (and check understanding) and to consult (and report back on outcomes) both within the 
formal system and informally as a normal feature of working relationships. 

• To monitor and evaluate the performance of tasks, and compliance with the goals and objectives 
of the Department , balancing this against the need to give personal support to individuals and 
groups. 

• To accept the responsibility to ensure that the training, developmental and welfare needs of all our 
staff are met.  

The achte�· ement of these goals ts underpmned by the mam objecttves of Puao· te·A ta · tu. 

• To a t tack all forms of cultural ractsm m New Zealand tha t result m the values and lifes tyle of the 
domtnant group bemg regarded as supenor to those of other groups. espectally Maon. by. 

(a}  Provtdtng leadershtp and programmes which help develop a society in which the values 
of all groups are of cen tral tmportance to tls enhancemen t: and 

( b l  lncorpora tmg the values. culture and beltefs of the Maon people in all polictes developed 
for the future of New Zealand. 

• To a t tack and eltmmate depnva{lon and aliena/ton by 

( a l  Alloca tmg an eqwtable share of resources. 

(bl  Shanng power and a uthonty over the use of resources: 

(C) Ensunng legisla tion whtch recognises soctal. cultural and economtc values of all cultwal 
groups and espectally A laon people: and 

(dl Developmg strategtes and mttta ttves whtch harness the poten tt.JI ot . 111 f !t .'Pf •l· · . 11 ' . 1 
espectally Maon people. to advance. 
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ORGANISATIONAL STRUCTURE 

SC'' IAL W E L F AR E  COMMISSION '-- --

: · ; - :-: :::T E X E CUTIVE COMMITTE E S  

INSTITUTION MANAGEMEN T COMMITTEES 

1rec or-G I HEAD OFFICE enera , 

- Deputy Director-General (Policy & Se r- rvices )  

- Assistant Director-General (Pro . grammes & Services) 

-- Assistant Director-General (Poli - cy Development) 

- Inspector-General 

- Deputy Director-General (Manageme r- nt Resources) 

6 

-National Director (Admin & Per sonnel) 

--National Director (Finance & 0 perations) 

- Regional Director REGIONS 

.. Director 

--

--

---

--

Principal 

DISTRICTS 

Assistant Director 
(Benefit & Pensions) 

Assistant Director 
(Social Services) 

Assistant Director 
(Corporate Services) 

Area Welfare Officer 

INSTITUTIONS 

- Assistant Principals 



Appen d i x  V I  - E xcerpt s from C o rp o rate M a n a g e m e n t  
P l a n ,  1988. 
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THE DEPART.l !ENT OF SOCIAL \'(ELFAREexists to achieve the Social Wel fare pol icy 

ohject i,·es of G<wem ment . I ts corporate plan is part of its accountabi l i ty for t his 

mission to me and through me to Cabinet and Parl ia ment . 

This pla n concentrates on the Department "s cha nge object ives. I t  accurately reflects 

the priorit ies for change that I haYe placed on the Department.  Future p l a ns wi l l  

consolidate t his strategic planning \Yith the operat ional  plann ing now mainly a c hieved 

through the Depa rt ment"s expendit u re forecast i ng and budgeting procedures. 

In const i tutional terms I a m  responsible for the operat ions of the Department.  I t  must 

therefore account to me for its performance . I t  is howe\·er a lso requ ired to be 

responsi\·e  to i ts cl ients and open ,,· it h its staff. The pla n is therefore a valuable means 

of comm u n icating t he Department"s goals and tasks to its staff and the people it serves. 

\ v l 
1\l ichael Culkn J 
.l f!XIS7ER OF SOCIAl. \\""£1.1-:·l fU:" 
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T!-JE 1 988 /t;IANAGEMEi\T PLAN m arks two i m ponant firsts for DSW. I t  is the first to 

be prepared with the direct involvemem of our new Social Wel fa re Commission.  I n  

future years comm u n ity participation in our planning wil l  b e  a t  many levels ,  with the 

Comm ission's guicla nce. I t  is a lso the first w h ic h  I sign in my capacity as Chief 

Exec ut ive in terms of t he State Sector Act. This u nderlines our direct responsibil ity to 

manage our business efficiently and effectively .  

O nce aga in ,  there are many themes of ch:mge in the Plan.  From t hem c a n  be drawn 

t h ree main chal lenges for a l l  of us.  

1 I n  a time of rapid change a nd social  st ress. we are going to have to find ways 

to he more effic ient and to operate u nder tight budgets:  not to work harder, but 
to work better. 

1 We have to he particu la rl y  carefu l to protect and strengthen t he rights of our 

c l ient s to a qual i ty  ser\' ice . We need to be more specific about the standards of 

that  sen·ice so that  the people we serYe kno\\' what to expect from us.  

· 1  We can serYe communit ies better if �\'e \\'Ork in pa rt nership with them . We 

have a specia l  responsibil i ty to build t hese pat1nersh i ps with  Maori and other 

et h n ic commu nit ies becau se of the gap we must bridge between different 
c u l t ures.  

Th�re ;t r� a lso t\H > sp�cifi c  com m i t m �nts that ! he s�nior management tt:am must mak� 
to th� s ta ll of t h� Departnlt:nt  i f ,,.� a r� to I lK'�! t h�s� cha l kn g�s succ�ssfu l l y .  

' \X'� ar� com m  i t t�d t o  h� b i r t o < > U  r s ta  t l  i n  t l  H.: i r dlorts .  t o  s u p port t h � m  i n  t h�ir 
\\ ·ork : tnd to gi\·� t h�m opport u n i t il's to dt:n:lop in  thl' joh.  

l \X'� :tr� co1 1 1 1 1 1 i t t�d to k�e p i n g  t l l : tnagc·rs : t nd s u ll informnl : thout t h� process 
of c h :t ngl' and to h� s�nsit i ,-� ,,· h�n man: tging c h:t ng� . This  is so t h:t l  p�opl� 
u mkrstand ,,·h y  c h a ng� is n�c�ssa ry :t nd ho\\ chang�s \\' i l l  a fkct t h� m  i n  thdr 
\\·ork . 

Th� Corporal� Plan is only th� first st�p in our planning cycle .  I t  cal ls  for specific 

responses from management and staff at a l l le\'els if  we a re to a c hieve our objectives. 

I hope you will help me in this endeavour. For t h is reason I commend the P lan to a l l 
staff. 

(,'F.N!:'RA I. AN[) C/1/EF 1:'.\ECC 77\  'E 

.-=? 



·--;-; 1 B A  C K G  R 0 U N 0 

TH I S  PLAN is the third in the series of a nnual Management Plans for t he Department.  Like 

the previous plans. it concentrates on priorities for change which will improve the Depart­

ment's performance. In future. this annual .statement of corporate strategies wil l  be l inked 

more c losely with strategic ami operational planning throughout the Department. 

Three major forces drive the change priorities for this Plan:  

""! gm·ernment policy for the Department and the resources avai lable to carry i t  out; 

the society and economy w h ich the depart ment inhabits and part icularly the c lients 

a nd communities i t  serves; 

! the Department 's o\\'n internal  organisation . systems and staff. 

An Administrative Re\'ie\\· of the Depa rtment completed in December 1 987 and the Depart­

ment 's  own analysis ha ,.e helped us identify issues to be included in this Plan.  I n  M arch 1 988, 

as a prel iminary planning step \\·e published a draft position statement identifying some key 

change priorities. The draft statement \\·as considered by the Social Welfare Commission and 

c ircu lated to the staff of t he Department.  

The main issues identified by these processes are spelled out i n  the relevant sections of the 

Plan.  

P L A N N I N G T E R M S  

AT THE CORE O F  TH E P LAN a re th·e results areas: setTice delivery, policy development, 

human resources. resource management and organisat ion development .  An overall goal 

has been defined for each result area .  

I n  l ine \\· ith the main issues ident ified for the a rea. the Plan then identifies a set of key 

strategies necessary to achieve the goal .  Units of the Department are expected to respond 

to these strategies in preparing their o\\·n plans. 

f1 1r each strategy the Execut i\·e r-.tanagement Group < EMG ) of the Department has a lso agreed 

( m  speci fic corporate tasks to contribute to the achie,·ement of the corporate strategies. Each 

one of t he se tasks is the responsibility of a member or members of the EMG . Each corporate 

task has a s pecific time frame for complet ion and an i ndicator of a successful resu l t .  

4 
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:2] P L A N N I N G  R O L E S  

TH E  CORPORATE MANAGEMENT PLAN is intended to be a guide to corporate priorities for 

al l  uni ts of the Department - Regional Offices. District Offices .  I nstitutions and Head Office 

Divisions - in preparing their mYn operational plans. Members of the Department's 

Execut ive Management G roup are accountable to the Director-General  for planning i n  the 

units under their control . 

The stra tegies set out in this plan are for the guida nce of al l  units in the Department. Regiona l 

and District Offices and Institutions. \\'hile continu ing their " business as usual " , are asked to 

show in their plans how they are going to give effect to these strategies. 

The Executive � l an:-�gement G roup has l isted the specific tasks that it must be responsible for 

at the corporate leYe l :  many of them specific:-� lly require a response from the Department as 

a whole . Regions. Districts and Institutions should ho\\·ever take al l  the key strategies as 

guides to corporate priorities and use them to de,·elop their o\\·n initiatives. 

- . l P L A N N I N G T I M E H 0 R I Z 0 N 

T I i E  TI �IE I IORIZOf\ of this Pla n  is to June 1 990. The pla nning t imetable for that period is 
as follows: 

1 September l 9HH Issue Corporate Plan 

October l 9HH l "nit \ l a nagement P la ns completed 

Nm·emher 1 9HH Regiona l  and Head Office Plans completed 

-� June 1 9H9 !\lid-Course re\"ie\\· of Plan 

J June 1 990 Final re,·iew and preparation of new Plan 

5 
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Tllis section of the Plan sets out factors and trends in the world DSW works in which 

affect our ability to achieve our mission. 

�-) 0 E M 0 G R A P H I C 

AN INCREAS I NG PROPORTION of older people i n  the commu nity in i t ia l ly  puts pressure on 

seiYices for the very old and later, on the financing of ret i rement i ncome for older people. 

The lagged impact of a lower birth rate and increas ing a nd increasing net emigration may 

e\·ent u a l l y  have their effect on demand for care and protection services for children and young 

persons and on the i nc idence of unemployment in the community. 

Ethnic composition of t he population is changing. The proportion of New Zeal a nders 

identifying themseh·es as of Maori descent has risen from a round 6% a fter the Second World 

\\ 'ar to I 2% today.  <;\· h i l e  the population of Pacific Is land descent has risen to c lose to 4% of 

the total  population. 

These cha nges affect our dew of ourseh·es as a mult ic u l t u ra l  society - we have to address 

t he imperati\ ·e needs a nd expectations of Maori w h i le <;\·e must a lso recognise a nd become ac­

cou ntable to cl ients of a l l  races, for meet ing their part i c u l a r  welfare needs. 

Cont inuing drift from the south to the north and from rural to urba n centres affects the 

distribution of requ i re<.! social services. The accelera t i ng provinci a l  decl i ne has auded 

problems of ru ra l  adjustment to growing pains in urb a n  a reas. 

E C O N O M I C 

T i l E SI IORTER TER.\ !  CONSEQL 1ENCES of restructuring and lower i n flatioi� imply that high 

le,·els of u nem ployment "· i l l  he a problem for the Depa rtment for a n u mber of yea rs a head. 

The Department has mai nly experienced the economic difficu lt ies in the form of rapid 
increases i n  u nemployment benefit numbers. 

The ru ra l dm,·nturn increases risk of fa mi ly hreakdo\\'n a nd domestic violence. 

:\s i ncome distribu t ions ha\'e shifted. t he re has heen :1 need to provide new forms of i ncome 

support for lo\\· income youth and lm\· i ncome fa m i l ies . 

. j G O V E R N M E N T  P O L I C Y 

W�-: . \ 10 ·: 1-:\:TFIW\<.� a period in \\' h ich t here is l ikely to he continu i ng downward pressure 

' • n c H l r  hudgl't s .  as t h e  go,·ernment seeks more urge n t l y  to conta in growth in public spending. 
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The State Sector Act ( and the philosophy behind i t )  requ i re government departments to act 

more l i ke autonomous agencies both in their general management and their relations with 

t heir employees. Chief executives are accountable for results.  

The new children and young persons' legislation wil l  require significant changes in our care 

and protection practice, part icularly in our relations with family,  community and management 

of young offenders. 

Benefit reforms already a nnou nced or l ikely may requi re major changes in procedures or 

organ isat ion . 

The current debate on pa1tnership with Maoridom may lead to new roles for the Department 

in "mainstreaming"' services for l\·1aori people and devoh·ing functions to the i�·i ,  as defined 

in He Tirohanga Rangapu ( Pm111ersh ip Perspectives. Department of Maori Affa irs, April 1 988 ). 

The establishment of the Social Welfare Commission and the various local committees 

requires a ne�· openness i n  development of policy a nd p ractice. 

S E R V I C E  D E L I V E R Y  

THERE .\RE ! !\CREASING EXPECTATIONS for del h·ery of services to he provided in part­

nersh i p  \Y ith local com m u nity groups a nd tribal bases. rat her than from large bureaucracies. 

There is a n  increasing community awareness and debate on sensiti\·e issues, such as 

den > lut ion of sen·ices to i w i  Maori . and the possible contracting out of services. 

The Depa rtment is under constant pressure to do more to recognise c l ients"  rights and to tailor 

sen·ices to better meet cultura l .  race. gender and age d i fferences and disabil it ies. 

\'\'e h;l\·e an emerging commitment to de\'eloping a part nership \Yith i\vi Maor i .  

M A N A G E M E N T O F  C H A N G E  

TH E  !\U\ I BE R  OF CHANGES the Department has had to carry out ! as well as m a i nt a ining 

busi ness as usua l l  h;l\·e not been achieved without d i fficulty. To better manage futu re 

demands and cha nges we �·i l l  ha\'e to imprm·e our abi l i ty to forecast a nd p lan . 

The management of cha nge has become t he centra l c h a llenge for a l l  managers. The rua i< >r 

changes require a conti n u i n g  shi ft in power from the centre to d istrict offices where dt.·chi< > 1 1  
making ca n he quicker. responsi\'e to needs a nd mindfu l of t he dema nds a nd stresses < l l l  su lf. 

• I ,. ' ' • • • t: • ' �� 
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OUR MISSION is to provide a quality service to clients which gives best 

effect to the social welfare policy objectives of the government. 

The Depa rtment of Social Welfare is accountable to its 1\tin ister for the efficient performance 

of its mission. 

To provide a qual ity service the Department is required to be responsive to its c l ients by: 

11 ensuri ng that client needs are understood and met; 

t:J involving local communities in the planning and del ivery of services. 

The Department is conunitted to assist staff to achieve their potential by training and 

development a nd re\\·ard them a ppropriately for their effort and performance. 

TH E  ACHI EVEM Ei':T of our mission is guided by t\\'0 principles: 

}.] PUAO-TE-ATA-TU 

· 1  To attack al l  fonns of cultura l  racism in New Zeal a nd that result  i n  the values and 

l i festyle of the dominant group being regarded as superior to those of other groups, 

especial ly Maori.  hy: 

( a  l Prm·iding leadership a nd programmes �·hich help develop a society in which 

the values of a l l  groups are of central imponance to its enhancement; and 

( h )  Incorporat ing the values. culture and bel iefs of the l\bori people in a l l  policies 

developed for the future of New Zealand. 

'.] To attack and eliminate depri\·ation and al ienation by: 

< a )  Al locating an equitable share of resources: 

( h )  Sharing power and authority over the use of resources; 

< c l  Ensuring legislation which recognises social .  cultural a nd economic values of 

a l l  cultural groups and especially Maori people: and 

( d )  Developing strategies and initiatives which harness the potential of all people, 

and especial ly Maori people . to advance. 

TI EQUAL OPPORTU N ITY 

':J Ellininate al l  discriminatory practices. based on gender. race, ethnic origin ,  sexual 

preference. disabi lity or age. 

8 
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Appen d i x  V I I  - S u m m ary of  R e co m m e n d at i o n s  of  
P u a o - Te-At a - Tu 

Recommendation 1 (Guiding Principles and Objectives) 

2 8 6  

W e  recommend that the following social policy objective be endorsed 
by t he Government for the developme n t  of Social Welfare policy in New 
Zealand : 

"Objective 

To allack all forms of cult ural racism in New Zealand tlzac result in the 
values and lifestyle of the dominant group being regarded as superior eo 
chose of other groups, especially Maori, by: 
(a) Providing leadership and programmes which h elp develop a society in 

which the values of all groups are of central importance eo its 
enhancement; and 

(b) Incorporating clze values, cultu res and beliefs of the Maori people in 
all policies developed for the fut u re of New Zealand. " 

R ecommendation 2 

We recommend that the following o perational objective be endorsed: 

"To attack and eliminate deprivation and alienation by: 
(a) A llocating an equitable share of resou rces. 
(b) Sharing power and authority over the use of resou rces. 
(c) Enw ring legislation u:hich recognises social, cult u ral and economrc 

values of all cultural groups and especially Maori people. 
(d) Developing st rategies and initiatives wh ich harness the potmcial of all 

of ics people, and especially Maori people, eo advance. " 

Recommendation 3 (Accountability) 

We recommend that: 
(a) The Social Security Commission be abolished and be replaced by 

a Social Welfare Commission. The new Commission shall consist 
of four principal officers of the department, two persons nominated 
by the Minister of Maori Affairs after consultation with the tribal 
authorities, and two persons nominated by the Minister .of Women's 
Affairs. The Minister of Social Welfare may wish to consult the 
Minister of Pacific Island Affairs on the desirability of a ninth 
appointee. 

(b) The Social Welfare Commission, either at the request of the 
Minister or on its own motion shall:  

(i) advise the Minister on the development and changes in policy 
and scope relating to social security, child and family welfare, 
community welfare of disabled persons and other functions 
of the Department of Social Welfare; 

(ii) advise the Minister on the co-operation and co-ordination of 
social welfare activities among any organisations, including 
Departments of State and other agencies of the Crown or by 
any other organisations or tribal authority; and 

(iii) consult at least once a year with representatives of tribal 
authorities in a national hui; 

9 



(iv) recommend to the Minister the appointment of and oversee 
the work of District Executive Committees for each Social 
Welfare District Office, and Management Committees for each 
Social Welfare I nstitution, and allocate appropriate budgets 
according to priorities set by these Committees. 

(c) District Executive Committees should be formed in each Social 
Welfare department district. Each Committee shall consist of up 
to 9 persons appointed from the community on the nomination of 
the Maori tribal authorities and the nominations of other community 
interests. The Director of Social Welfare (in person) and the 
Director of Maori A ffairs are to be members. The Chairperson 
shall be one of the non-public service members. Members are to 
be paid in the normal way. 

(d) The District Executive Committees shall be appointed by the 
Minister of Social Welfare under S l 3  of the Department of Social 
Welfare Act 1 97 1 ,  and shall report to the Social Welfare 
Commission and be responsible for assessing and setting priorities 
in consultation with the various tribal authorities for the funding 
of specific family and community wel fare projects and initiatives 
in their areas; for preparing draft budgets for these projects for 
final approval by the Social Welfare Commission; and for 
monitoring and reviewing the effectiveness of such projects and 
initiatives and the appropriateness and quality of the Department's 
range of services to the district it  serves. 

Recommendation 4 (Deficiencies in Law and Practice) 

We recommend the fo llowing amendments to legislation: 
(a) The Social Welfare Act 1 9 7 1 be amended to provide for the 

establishment of the Social Welfare Commission. 
(b) The Social Security Act 1 964 be amended to provide for the 

following: 
(i) Abolition of the Social Security Commission. 

(ii)  Clarify the law so that there is no impediment to verification 
of age and marital status being establ ished from Marae or 
tribal records and that a Maori custom marriage is recognised 
for the purposes of the Social Security Act. 

(iii) Restructuring of the unemployment benefit so that it can 
provide greater incentive to work, whether part time or hill  
time, training or entrepeneurial initiative and to provide the 
flexibility through discretion for the Social Welfare 
Commission to develop variations of or alternatives to the 
unemployment benefit that are tailored to the needs of the 
individual. 

(iv) Social Security benefit child supplements be made more 
readily available where the care of Maori children is 
transferred from natural parents to the grandparents or other 
relatives. 

(v) Eligibility to orphans benefit provisions be extended to include 
the claims of unsupported children, so that payment can be 
made to whanau members who are looking after these 
children. 

(c) The Children and Young Persons Act 1 9 74 be reviewed having 
regard to  the fo llowing principles: 

( i )  That in the consideration of the welfare of a Maori child, 

1 0  
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regard must be had to the desirability of maintaining the child 
within the child's hapu; 

(ii) that the whanau/hapu/iwi must be consulted and may be heard 
in Court of appropriate jurisdiction on the placement of a 
Maori child; 

(iii) that Court officers, social workers, or any other person dealing 
with a Maori child should be required to make inquiries as 
the the child's heritage and family links; 

(iv) that the process of law must enable the kinds of skills and 
experience required for dealing with Maori children and 
young persons hapu members to be demonstrated, understood 
and constantly applied. 
The approach in recommendation (iv) will require appropriate 
training mechanisms for all people involved with regard to 
customary cultural preferences and current Maori 
circumstances and aspirations; 

(v) that prior to any sentence or determination of a placement 
the Court of appropriate jurisdiction should where practicable 
consult, and be seen to be consulting with, members of the 
child's hapu or with persons active in tribal affairs with a 
sound knowledge of the hapu concerned; 

(vi) that the child or the child's family should be empowered to 
select Kai tiaki or  members of the hapu with a right to speak 
for them; 

(vii) that authority should be given for the diversion of negative 
forms of expenditure towards programmes for positive Maori 
development through t ribal authorities; these programmes to 
be aimed at improving Maori community service to the care 
of childref) and the relief of parents under stress. 

Recommendation 5 

We recommend that the Social Security Act be reviewed by the Social 
Welfare Commission with a view to removing complexity of conditions of 
el igibility and achieving rationalisation of benefit rates. 

Recommendation 6 (Institutions) 

We recommend that: 
(a) Management Committees drawn from local communities be 

established for each Social Welfare institution; 
(b) The Committees shall be appointed by the Minister of Social 

Welfare under S 1 3  Department of Social Welfare Act 1 9 7 1 and 
shall be responsible to the Social Welfare Commission for the 
direction of policy governing individual institutions, allocating 
resources, making recommendations on the selection of staff and 
for ensuring that programmes are related to needs of children and 
young persons and are culturally appropriate: 

(c) Each Committee shall consist of up to 9 persons appointed to 
represent the community on the nomination of the Maori tribal 
authorities and on the nomination of other community interests 
and with one member to represent the Director·General of Social 
Welfare and one to represent the Secretary of Maori Affairs. The 

1 1  
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Chairperson will be a non-public servant member. Members are 
to be paid in the normal way; 

(d) As a priority the Committees shall address the question of 
alternative communi ty care utilising the extended family; 

(e) The Committees shall have the right to report to the Social Welfare 
Commission on matters of departmental policy affecting the 
institutions. 

(f) Funds be provided to enable children from institutions to be taken 
back to their tribal areas for short periods to give them knowledge 
of the history and nature of the areas and to teach them Maori 
language and culture; 

(g) Provision be made to enable young people to be discharged to 
home or community care and to continue to attend schools attached 
to Social Welfare institutions. 

Recommendation 7 (Maatua Whangai) 

We recommend that: 
(a) The Maatua Whangai programme in respect of children return to 

its original focus of nurturing children within the family group; 
(b) Additional funding be allocated by the Department to the 

programme for board payments and grants to tribal trusts for tribal 
authorities to strengthen whanau/hapu/iwi development; 

(c) The funding mechanism be through the tribal authorities and be 
governed by the principle that board payments should follow the 
child and be paid direct to the family of placement, quickly and 
accurately and accounted for to the Department in respect of each 
child. The programmes should be monitored for suitability of 
placement and quality of care; 

(d) The level of the reimbursement grant for volunteers be increased 
to a realistic level. 

Recommendation 8 (Funding Initiatives) 

We recommend that: 
(a) The Departments of Social Welfare, Education, Labour and Maori 

Affairs in consultation with tribal authorities promote and develop 
initiatives aimed at  improving the skill and work experience of the 
young long term u nemployed; 

(b) The proposed Social Welfare Commission meet with Maori 
authorities to consider areas of needed investment in urban and 
rural districts to promote the social and cultural skills of young 
Maori people and to promote training and employment 
opportunities for them. 

Recommendation 9 (Recruitment and Staffing) 

We recommend that: 
(a) job descriptions for all staff acknowledge where appropriate the 

requirements necessary for the officer to relate to the community 
including the needs of Maori and Maori community; 

(b) Interview panels should include a person or persons knowledgeable 
in Maoritanga; 

(c) The Department provide additional training programmes to develop 
understanding and awareness of Maori and cultural issues among 
departmental staff; 

1 2  
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(d) Additional trammg positions be established for training m 
Maoritanga; 

(e) Provision be made for the employment of staff to provide temporary 
relief while other staff attend training; 

(f) Assistance be provided to local M aori groups offering Maoritanga 
programmes for staff; and 

(g) The Department accredit appropriate Maori people to assist in 
field and reception work. 

Recommendation 1 0  (Training) 

We recommend that: 
(a) The Department take urgent steps to improve its training 

performance in all aspects o f  its work; 
(b) The State Services Commission undertake an analysis of the 

training needs of all departments which deliver social services; 
(c) The State Services Commission assess the extent to which tertiary 

social work courses are meeting cultural needs for those public 
servants seconded as students to the courses; 

(d) The Department in consultation with the Department of Maori 
A ffairs identify suitable people to i nstitute training programmes to 
provide a Maori perspective for training courses more directly 
related to the needs of the Maori people; 

(e) (i) additional training positions be established for training in 
Maoritanga at the district level; 

(ii)  provision be made for the employment of staff to provide 
temporary relief while other staff attend training; 

(iii)  assistance be provided to local Maori groups offering 
Maoritang� programmes. 

Recommendation 1 1  (Communication) 

(a) The Department ensure appropriate advice to its information staff 
on the specific public relations and information needs of particular 
ethnic groups, and to assist with i nterpretation and translation into 
Maori: 

(b) I mmediate steps be taken to continue to improve the design and 
function of public reception areas; 

(c) An immediate review be undertaken by an appropriate firm of 
consultants of the range of all application forms to reduce their 
complexity; 

(d) That funds be allocated to Social Welfare district offices with a 
high Maori population to provide some remuneration to Maori 
people who provide assistance to Social Welfare staff in dealing 
with Maori clients; 

(e) A toll free calling service to Social Welfare district offices be 
installed to enable all Social W elfare clients living outside toll-free 
calling areas to ring the Department free-of-charge (rural areas); 

(f) A general funding programme be established which could be drawn 
on by rural areas for community self-help projects. These funds 
could be used for example, to e mploy a community worker, or to 
provide back-up funds for voluntary work. 
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Recommendation 1 2  (Interdepartmental Co-ordination) 

We reco m mend that: 
(a) The Terms of R e ference for the i ntended Royal Commission on 

Social Policy take account of the issues raised in this Committee's 
report; 

(b) The State Services Commission take immediate action to ensure 
that more effective co-ordination of the State Social Service agencies 
occurs. 

Recommendation 1 3  (Ct>mprehensive Approach) 

We recommend that: 
(a) Immediate action be taken to address in a comprehensive manner 

across a broad front of centr:)l G overnment, local Government, 
Maori tribal authorities and the community at large, the cultural, 
economic and social problems that are creating serious tensions in 
our major cities and i n  certain other outlying areas; 

(b) The aim of this approach be to create the opportunity for 
community effort to: 

(i) plan, direct, control and co-ordinate the effort of central 
G overnment, local Government, tribal authorities and 
structures, other cultural structures, business co mmunity and 
Maoridom; 

(ii) harness the initiatives of the Maori people and the community 
at  large to help address the problems; 

(c) The Cabinet Committee on Social Equity and their Permanent 
Heads be responsible for planning and directing the co-ordination 
of resources. knowledge and experience required to promote and 
sustain community responses and invite representatives of 
commerce, business, Maoridom, local Government and community 
leaders to share i n  this task. 

Committee Comment 

Change of the order contemplated in these recommendations u:ill place quite 
extreme demands 011 the h u ma n  resou rces of the Department of Social Welfare 
.111d the Dt'partment of Maori .4.ffairs. 

This report contemplates that the social and cultu ral ii!Sights at•ailable to the 
Department of Jfaori Affairs ��·ill be cent ral to the developmmt of st rategies 
that CallnVI afford IV fail. 

The Dt!pa rllllt'lll of .\favri .·\!fairs can bring experience and skill in the social 
dimensions of the Mavri z�·orld in a measure greater than tltar ami/able from 
any otha agmcy of Got•em menr. Combined with Social u:·e(fare 's depth of 
practical t'xperie11ce in dealing z6rh the social situation of ,\-(avri people these 
���·v depa rt mcnts together face the greatest single social and cult u ral challmge 
,,,. our rimes. 
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Appe n d i x  V I I I  - 'Faces of  Rac i s m '  a n d  T reaty 

f r o m  P u a o - T e -At a- T u .  

o f  Waita n g i  

HISTORICAL PERSPECTIVE 

THE ROOTS OF DEPENDENCY 

2 9 2  

I n  the .\ \aori perspect ive of  our h istory si nce 1 84 0  the domi nati ng theme 
is the interaction of our two cul tures. In the early stages o f  that relationship 
Maori society transformed itself with enthusiasm. It exploded with innovation 
and change.  I n  some areas the adaptation of Pakeha tech nology to Maori 
communal enterprise was so successful that Pakeha m i grants could scarcely 
compete. 

At th is stage Maori tribes controlled their own transfo rmation, managed 
their own economy and set about the development of  their  own institutions. 
There were al l  sorts of negati\·e effects but we don't complain  about them.  
They were things we did  to ourselves i n  a world we control led .  They were 
part of  the toll which a n y  change exacts. 

The de\'elopment of  Pakeha i nst i tutions, in  the 1 8 50s especial ly, those of 
" Responsible" Government.  transformed our own transformation. The \\aori 
experience, since those inst i tutions became dominant, h as been one of 
recurring cycles of conflict  and tension against a backdrop of ongoing 
deprivation . This has drained the Maori spiritual ly and physical l y .  I t  fi nds 
expression today in  our atrocious levels of social depend ency .  

At the heart of our experience of Pakeha inst i tutions has  been the 
a l ienation of  our l a nds.  I t  was  the primary, dr iv ing motive for the 
development of " Responsible . .  Government in Aotearoa, i t  was the take that 
broug h t  us into armed conflict with the Pakeha and remains a primary 
source of tension between us today.  I t  is the issue that betrayed that first 
great t ra nsformation.  I t  i s  the taproot o f  our modern dependency. 

That dependency has other roots as well .  Pakeha i nstitutions blend a 
n u mber of elements i n  the Pakeha ethos which have combined to serve 
Pakeha cul ture wel l  but w h ich.  al though sometimes wel l  meaning, have 
been destructive of the c u l tural  fabric of the Maori .  

A s  the deprivation of  the .\\aori  became unacceptably obvious, solutions 
were sought in  the " modernisation" of a backward people i n  need of 
"development". Policies a i m ed at redefining land ownersh ip,  converting a 
communal culture to an indi\· idualistic one, fostering new forms of leadership 
and educating Maori c h i l d re n  out of their essentia l  Maori n ess were rooted 
in the concept of  " assi m i lat ion".  The underlying idea of assimi lation was 
that Pakeha culture and wa\·s were " modern" and " forward-looki ng" and 
therefore superior as compa �ed with "tradit ional "  M.aori  ways which were 
no longer " relevant".  

Modern Maori  com m entators have a rgued that  t h e  aim of these 
assim i l ation policies was to "domesticate" i\\aori people and .\\aori culture. 
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I t  is a view that  is d i fficult  to argue w i t h .  I t  is certa i n l y  c lear that v i r t u a l l y  
a l l  pol ic ies concern i n g  .\\aori welfa r e  a n d  development h ave been fou nded 
on Pakeha cul tural prescriptions o f  w hat was best  for t h e  Maori.  I t  i s  e q u a l l y  
c lear  that virtual ly  a l l  .\\aori a t t e m p t s  to d irect and shape t h e  M a o r i  future 
i n  ways retlect ing :\\aori values and i nst i tut ions were resisted either m i l i tari ly,  
l e g i s l a t i ve l y  or by i g noring t h e m .  

T h e  example of t h a t  first transform a t i o n  i n  which an autonomous ,\\aori  
c u l t u re reshaped itself  with t h e  n e w  t e c h nology had been too successfu l ,  
t o o  t h reaten i n g, t o  the dom inance o f  t h e  Settler cul ture  t o  be al lowed t o  
h a pp e n  a g a i n .  

" BEASTLY COMMUNISM" 

T h ose early Pakeha power-brokers u nderstood \·ery clearly what they were 
d o i n g .  lt  was summed up by the d i s t i n g u ished 1 9th cen t ury pol i t i c i a n ,  S i r  
F r a n c i s  Di l lon- Uel l ,  w h e n  he s a i d .  ' ' T h e  fi rst  p l a n k  of public pol i c y  m ust 
be to stamp out the beastly com m u n is m  of the .\\aor i !"  

S i n c e  the 1 8 50's when .\1 aori and Pakeha first began t o  shape u p  to each 
�1t h e r  i n  cul tural  terms r ight down t o  t h e  present t r i b a l ism has been t h e  
foc u s  of Pakeha host i l i t y .  I t  w a s  e a r l \· i d e n t i fied as the pri mary source of 
.\Lwri social strength.  the thing \\· h i c h  stiffened resistence to settler a m b i t ion.  

In  later t i mes i t  was  seen as  a n  obstacle  to de\·e lopment pol i c i es a n d  i t  
h a s  c o n t i n ued t o  b e  v iewed a s  a barr ier  to t h e  k i n d  of .\\aori " u n i ty ' '  seen 
as desirable by planners and policv-makers.  Yet, when our tribal com m u n it ies 
\\· :� n t  t o  co-operate they h ave ne\·er seemed to fi n d  i t  d i ffi cult  to do so. \'\'h e n  
t h e  need for u n ity  deri\·es from \\· i t h i n  .\\aoridom and is not s o m e  need 
prescribed by t h e  domi nant culture we seem,  h i stor ica l ly  and in t h e  present ,  
to ti n d  l i t t le  d i ffic u l t y  i n  dea l i n g  with  each other .  I t  may be t h a t  " ,\\aori  
tr ibal  fact ional ism" i s  more a Pakeh a  myth nourished to meet t h e  i n t e rests 
,,f t h e  dominant  c u l t ure. 

I n  fact tr ibal  ident i ty  and cohesion is the very t h i n g  w h ich enables .\ \ aori 
people confident � \" t o  deal with each other .  It  pro\·ides a format i n  w h i c h  
.\ \ a or i  people c a n  undertake t h e i r  pol i t ica l  relat ions enriched b v  t h e i r  
t r a d i t ions a n d  stre ngth ened by t h e i r  sense of tr ibal  ident i t y .  W h e n  t h e  t r i bal  
e l ement  is not present th ere is insec u r i t y .  tension and d i strust and relat ions 
dnn't  h a ppe n .  

I t  must a lso h e  re membered t h a t  e\ ·ery major .\\aori t h rust i n  o u r  h i story 
s i nct.' 1 H 40 has had a tri bal basis tor i ts success. In the cases where the t h rust 
h :�s �ol lapsed it has been because t h e  central  e lement of tribal autonomy 
.t nd t r ibal  recog n i t i o n  has been i g n o red or subverted . 

\\"hat  then is th is  "beast" that D i l l o n - He l l  railed agai nst? 
The tradit ional  .\\aori  svstem.  based o n  decentral ised t r i bal autonomy and 

the organic so l idar i tv  of kinsh i p. c o nsisted of four organ isat ional lnels,  a l l  
l i n kt·d t o  a greater or  lesser degree by a common ancestor o r  event .  For m i n g  
t h l' largest soc i opol i t ical unit,  t h e  w a k a  consisted of a g roup o f  tr ibes whose 
.t n cestnrs reached :--.: ew Zealand on t h e  same canoe; n o  co-ope rati\·e form 
,,f !!nn·rnment.  however. existed a m o n g  t h e m  . .  \\embers of a tr ibe,  or i w i ,  
' ' 11 I h t'  other h a n d .  were l i n ked b v  descent from a com mon ancestor w h o  
w a s  P n  o m· nf the canoes and w h o s e  n a m e  they took. Tribal fee l i n g  was 
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strong a n d  each tribe formed an independent,  self-sufficient and self­
governing set of groups under the leadership  of t h e  ariki .  The tribes were 
divided i n to a smal ler organ isation, the hapu.  Since members of the hapu 
could trace their  heritage to an a ncestor several generations back, it comprised 
an even closer kin group than the iwi .  The hapu took the name of their 
common a ncestor and built  their  society around their respect for their 
ancestors. A l t hough they readi ly  joi n ed other hapu in  times of war or 
ceremonia l  occasio ns, each hapu was responsible for i ts  own government; 
autonomy was fun damenta l .  The hapu were led by rangatira, the hered itary 
ch ieftai ns and leaders, who were expected to act wisely and with dignity .  
The basic soc i a l  unit  of .\\aori soc iety, however,  was the extended fa mi ly  
or whanau.  T h i s  consisted of up to  about t h i rty people, under the direction 
or  guidance of the kaumatua. the respected elder of  the fam i l y .  Chi l dren, 
grandch i ldren and great-grandchi ldren with their spouses made up the 
whanau, which was responsible for making the basic day to day decisions. 

In all  matters of  concern to the tribe or hapu, there was discussion among 
the heads of  each un it-that is. the kaumatua represented each whanau. 
and ra ngatira represented each hapu-before a decision was made. In this 
way ail  members of the society were able to contribute through their 
representat ive to the organisation of their  l i festy le  . .\ \ost decisions, however, 
were local decisions made bY the whanau on the b asis of ki nship.  

I t  must be remembered, though, that  th is socia l  system was not set  in  
cement!  From our furtherest h istories our tr ibes have mixed and div ided 
and mi grated and formed fresh relationsh i ps.  The d i \ ision and blending of 
our tribes are what J\\aori tradition is a l l  about. These are processes however 
wh ich can o n l y  be controlled from with in  .\\aorido m, responding to ,\\aori 
needs on a ;\ \ aori  t i metable. They are not processes v.:hich can be undertaken 
because the domi nant culture bel ieves it  might  be good for us. On the 
contrary, the only  appropriatelY .\\aori way in which they can be approached 
is from the sec urity of tribal identi ty .  

TEARING THE NET 

I n  destruct ive contrast to the local autonomy a n d  kinship sol idar i tY of 
tradit ional .\\aori  polit ics, the process of  modernisation i n  New 7:ealand, :ts 
e l sewhere i n  t h e  world, fol lowed a general pattern that  central ised the state 
and d i fferentiated i nstitutions.  

This  means that the central state's chosen admin istrators supplant 
traditional leaders; the state's agents im pose new structure; legal- judicial  
processes replace the traditional tr ibal  law; and most sign i ficantly, permanent 
government forces enforce the new rules. 

For tribal  peoples, however. the process direct l y  involves them with :t 
greater n u mber and variety of gO\·ernment  agents: the various department 
administrators, the law enforcers. the judicial age nts, the postal sen· ice .  
ed ucational  agents and,  of  course. the soci a l  and welfare services. \X'eaving 
a fine bureaucratic net about traditional soc iety, they impose new regulations. 
rest rictions and ob l igations upon the people.  The d o's, don'ts and m usts nf 
the central state are thus enforced by an array of strangers who, in tht· ir  
i gnorance and arrogance, comprom ise trad it ional  law and local  custom.  
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The Pakeha government,  with its central decision-makin g, and the various 
m i nistries and govern ment departments as the specialised i nstitutional arms, 
forged a modern state that un iversally enforced a novel system of law. This 
new system conflicted with the traditional Maori legal system by ignoring 
the social framework of  land-ownersh i p  and developing a m aze of bewildering 
legal processes that all  M aoris had to confront to secure any standi ng i n  the 
new state. 

For the Maori, political modernisation resulted i n  a systematic and 
u n relenting assault  on their tradit ional  society. 

The assault can also be clearly seen in the conflict between Maori economy 
and Pakeha econom y  and the d i fference in the symbol ic  value of land i n  
each system .  U nderl in ing t h e  .\\aori-Pakeha economic contrast was the 
u niversal contradiction of  our traditional collective-obligation economy versus 
m odern capitalist-market economy.  

As we have seen,  though,  it was a contradiction we coped pretty well  
w i th-when we were i n  control of  ourselves. And we have continued to do 
so in  those areas where we have m an aged to regain some m easure of control. 

Our tribal trusts, i ncorporations and Trust Boards have m anaged-despite 
control l ing legislation-to reassert many of our tradit ional  economic values 
at the same time as they function actively in the mode r n  capital ist world. 

Th ey're real ly  just repeating the example of our tupuna, the ones who 
e n g i n eered that fi rst great � \aori tra nsformation prior t o  the 1 860's. 

The more important lesson we ha\'e learned, however, is that there are 
le\'els of personal  and commun ity interaction where we can fru itfully  
cont inue to practise our traditional col lective/obl igation economy.  We do so 
i n  our marae, wit h i n  our whanau and within our hapu . 

Despite the fact that there is nothing in the social i nstitutions which have 
grown around us w h ich is supportive of our traditional economic and social  
S\'Ste ms. they have survived and continue to sustain many of us. 

THE GREY DAWN 

The standard Pakeha \' iew of our history places much stress on N gata 
and Carroll as the heralds of a new \\aori dawn but from where we now 
sta n d  we can see them as fighting w h at was esse ntial ly a rear guard action­
action to preserve Maoriland and culture and i nsist upon equality.  In their 
world the !'v\aori popu l ation was stil l  rural and the central question was sti l l  
l a n d .  

L a n d  was the cornerstone of  society upon w h i c h  t h e  Maori political,  
economic, and social  system depended. Thus, Maori tribal soc iety was 
a l ie nated by the mere fact of g i \' i n g  t itles through the Native Land Court 
syste m .  When Pakeha acquired .\\aori land through the combination of a 
m odern system of profit oriented economics and centralised pol itics, M aoris 
were devastated. In one sweep, they were stripped of autonomous 
go\'ernment, their legal basis of  communal solidarity, their social and their 
spiritual be ing .  As Eric Sc h w i m mer has com me nted, "It was the 
fragmentation of  the land that final ly  destroyed traditional ,'v\aori socia l  
structure, for the  chiefs mana now no longer ran over the whole of his 
te rri tories, individuals he nceforth stood on their own, even though a 
se nti mental tribal cohesion continued.  
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At the close of the n ineteenth century, modernisation and i nternal 
colonialism continued to cause Maori m isery, suffering and deprivation. The 
Maori, i n  Pakeha eyes, were a d ispirited and broken people whose decl ine 
i n  nu mbers demonstrated that  they were a dying race. 

Between 1 895 and the late 1 940's, government for Maoris, vacil lated 
between ass i milation and attempts to  retain a measure of i ndependence. 

On the one hand, government policy tried to assimilate Maoris ful ly  into 
the benefits of Pakeha education, health and culture. On the other hand, 
it  i ncorporated Maoris i nt o  Pakeha economic, legal and polit ical l i fe, 
regulating their participation and emphasisin g  that Maori incorporation was 
on Pakeha terms. To the New Zea land government, the terms resonated 
humane justice. But the Native Land Courts, the unemployment inequities 
and the land policies that o pened the way for alienation suggest more an 
i nsiduous paternalism. No matter how one c h ooses to interpret government 
action, and to an extent justice and exploitation are both accurate, Maori 
participation in Pakeha economic, legal and political l i fe was regulated. 

Apirana N gata, J ames Carrell and the Young Maori Party co-operated 
with Pakeha.  They were concil iatory towards them and adopted many of 
their ways because they bel ieved S"me adaptation was necessary for 1\-\aori 
physical survival as a race. I n  poli t ical  and economic spheres, the goal was 
assimilation. Thus, they adapted their politics to Pakeha polit ics and accepted 
conditions that were i m posed upon them as the price for becoming a part 
of  the Pakeha system. For example,  N gata, though always worki ng for the 
economic progress of M aoris,  was wi l l ing to co-operate with Pakehas and 
accept their conditions-recognising that the Pakeha conditions were pre­
req uisi tes for Pakeha concessions. 

From 1 89 5  through the 1 930s, the broad parameters of structural strain 
and relative deprivation were very much at work. Maoris were being deprived 
by modernisation and internal  -colonial ism.  Land conti nued to be al ienated. 
I t  seemed, moreover, that their options were l imited. If Maoris tried to farm 
commercial ly, lack of technical  ski l ls ,  marketing expertise and legal advice 
were crippl ing. The issue of  clear land title which underlay credit and capital 
avai labil i ty in the Pakeh a  fi nancial  system was a crucial  one. Combined with 
an overall lack of government support these things preven ted Maori  from 
successful ly  competing with Pakeha.  At the same t ime, Maori were 
i ncreasingly integrated into a cash economy. Where they could previously 
barter for food, clothing or luxury item s, they were now forced to pay cas h .  
I n  contrast t o  t h i s  situation w a s  that  o f  t h e  Maori, where the traditional 
base was maintained. But  even thev needed cash for health services, for 
land rates, to pay for d istrict scho�ls,  perhaps for a land survey a

·
nd, of  

course, for the dog tax .  T h is. too, forced them i nto the Pakeha economy. 
The government approach to the Maori in the 20th century was one of  

i ncreasing institutionalisat ion.  The decade of  the 1 900's saw Maori Councils 
and M aori Land Councils  ( later .\\aori Lan d  Boards) established ( 1 900) and 
a decision taken not to abolish the N at ive Land Court or Maori Parliamentary 
representation. The Department of  Native Affairs was also established i n  
1 906. 

A further series of i nstitutions were created in the 1 920's.  Thus were the 
Native Trustee ( 1 9 20), the Maori Purposes Fund Board ( 1 924) and several 
tribal Trust Boards. 

These were all  Pakeha created institutions desig ned to reduce Maori 
deprivation and medi ate Maori demands. These institutional ised channels  
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provided an accom modation of sorts and ent iced Maoris to become 
i ncorporated i n to the Pakeha system .  

The gradual improvement i n  Maori  legal status lent  a n  aura o f  legitimacy 
to Pakeha government and its tv\aor i  i nst itutions. H owever, the legitimacy 
was more convincing to the Pake h a  than to the Maori .  

Between 1 89 5  and the late 1 9 30's, the government's Maori policy was a 
curious blend of assi m ilation, paternal ism, integration and exploitation. Most 
legis lation included institutional ised im provements for Maori-the 
legit i mising and institutionalis ing aspects .  But the legis lation also contained 
special restr ictions that re inforced the :V\aori's unequal status. 

It was during the period from t h e  1 890's to the 1 9 30's that the structural 
strain on ,\\aori society and the levels  of  deprivation revealed themsel ves at 
their worst. 1\t the end of  the period the Maori populat ion reached its lowest 
levels si nce Pakeha contact and possi b l y  the lowest levels in 500 years. 
,\\odernisation and i n ternal  colon i a l is m  had wrought their effects.  

Land conti nued to be al ienated a n d  a ttem pts to farm commerci a l ly  were 
frust rated by lack of technological ski l l ,  m arketing expertise and capita l .  The 
Pakeha financial  syste m  with its  not ions of far m i n g  credit based on clear 
land tit le struck at the very heart  of Maori communal  land ownersh ip .  
Combi ned with the lack of G over n m e n t  support for Maori development  
these prevented any successful competition with i n  the Pakeha control led 
economy. 

Previously :\\aori had enjoyed a n  economy largely based on barter .  Now 
they were compressed i nto the cash economy and they had l i t t le  of i t .  Food, 
c lothing,  health charges, the cost o f  sc h ools, rates and, of course, the Dog 
Tax, a l l  needed cash .  

I t  i s  important to  note  that t h i s  dependency had not  always existed . In  
the 1 8 20's there had been a dramat ic  t u rn to a market econom y.  Huge areas 
had been turned to cu l t ivation for trade in the Bay o f  Is lands and i m portant 
trade i n  food had developed as far sou th as Foveau x  Strait .  In the 1 840's 
the Wa nganui River had thr i \· ing  c u l t i vations and Hour mil ls .  In 1 846 a fai r  
acreage of wheat was g rown i n  t h e  .\ \ anawatu, a n d  i n  1 84 7 two flour m i l l s  
w e r e  b u i l t  i n  Taranaki a n d  p a i d  for i n  pigs. At Rangiaowhia a m i l l  costi ng 
UOO was erected i n  1 84 7  and the mo ney subscribed by the local Waikato 
people was put up i n  £ 1  shares. The system was M aori but the crops and 
the agricultural methods were Pakeh a .  The expansion demanded new 
i m p lements and created new needs. Before long the local Pakeha markets 
were suppl ied and the ,\\aori producers were trad i n g  farther afield.  

The coastal tribes took to the shipping busi ness. In 1 844 the Opotiki 
people owned two smal l  vessels and the Whakatane people another . I n  the 
same period the sou thern chief T u hawaiki  began trading his prod uce i n  his 
o w n  sh ips to New South \'\"ales.  By the 1 8 50's ,\\ aori  tribes owned and 
o perated most of the coastal  shipping i n  the North Is land.  By 1 8 5 8  t here 
were 53 :\\aori vessels  of more t h a n  1 4  tons registered in Auckland alone.  
They supplied the local market with a l most a l l  i ts  produce and maintai ned 
a considerable export trade to .-\ustra l ia  and the Pacific. The cargoes t hey 
c a rried were :\\aori grown . 

I n  1 8 5 7  the Hay of Plenty,  Taupo and Rotorua tr ibes numbering about 
8000 people had several t housa n d  acres in  wheat, potatoes, maize and 
k u mara.  They owned near ly  1 000 h orses, 200 head of cattle, 5000 pigs, 4 
w ater -powered m i l l s  and 96 ploug hs .  On top of t h is t hey owned 43 coastal 
vessels of around 20 tons each and more than 900 canoes. The scal e  of 
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Maori  tradi n g  can be gauged from t h e  example of one tribe Ngati  Porou 
of the East Coast . In 1 8 5 7  Pakeha traders paid them U 3,000 for 46.000 
bushels of wheat . 

I n  a single year 1 , 792 canoes entered Auckland harbour laden with 
produce, firewood and kauri gum. The tribes around Auckland suppl i ed the 
town with nearly a l l  its requirements of fruit ,  pumpkins, ma ize, potatoes. 
k u mara and pigs, as well as most of t he fish for the town. 

This Maori enterprise was so successful that i t  could, ulti mately, only be 
defeated by war, defeat and the i m position of Pakeha i nstitutional structures. 
T hose Land Wars are seen by Maori as a conscious attempt to excl ude the 
tv\i10ri from the emerging Pakeha economy. " Rebel l ion'' was mere ly  the 
pretext. 

An im portant attempt to inst i tutiona l ise �\aoris and lend an aura of 
legi t i macy to Pakeha government came in 1 867 when 1\\aoris were a l l otted 
four parl iamentary seats. This definitely i mproved i\\aori pol it ical  status. but 
i t  n either a l tered the fact that four seats vastly under-represented .\\aoris 
nor masked the expectati o n  that Maori MPs would be subservient to the 
r u l i n g  party. 

I n  1 89 5 ,  the Urewera District 1\lat ive Reserve Act was passed, closely  
fol lo wed by the Maori  Lands Ad n j n istration Act and the :\\ aori Counci l s  
Act  of  1 900. This  legislation attempted to  i mprove Maori political status 
and reduce al ienat ion of their  land.  It granted ,\\aoris  some local autonomv 
and some legal power over their land .  As i n  all other Maori legisl at ion.  
however. special  condit ions restricted the gains .  I n  the case of these bi l ls. 
the �at ive Land Court st i l l  mai ntai n ed overa l l  jurisd iction and Maori local 
government received no econo m ic support. Moreover. Maori local 
government, unl ike Pakeha local government,  which had considerable 
autonomy along with fu l l  representation in national  government,  was t ightly  
reg ulated by the N ative .\\ i n ister. Thus, whi le  the Acts appeared to gra nt 
M aoris the polit ical  autonomy Pakeha communit ies already had, it actua l ly  
doomed .\\aori self-government by fai l i n g  to grant the :\\aori Counci l s  any  
rea l  power. 
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THE TREATY 

The Treaty of  Waitangi  is very much to the  forefront of current Maori 
th in king. 

The sign ing of the Treaty of Waita ngi had created a document wh ich 
was to be held by r-. \aori movements for many generations as setting  the 
basis for relat ions h i ps between the two races. I t  is clear that the exact status, 
meaning and consequences of the document were not clear to those s igning 
the Treaty. Whi le  achieving for the Europeans the justification for c la iming 
sovereignty over  New Zealand. the c lauses apparently protecting the interests 
of the Maoris carried l i t t le  weig h t  in the desig n i n g  of l egislation and 
procedures regard i n g  .\\aori  land and pol itical participation .  

The Treaty contai ned three main activities a n d  cond itions, which were 
to have set the relat ionship between the r-. \aori and the G overnment of  the 
new settlers: 

A rticle the First 
The chiefs of the Confederat ion of the U n ited Tribes of New Zea land 
and the separate and i ndependent chiefs who have not become members 
of the Confederation cede to Her Majesty the Queen of E n gland 
absolutely a n d  without reservation a l l  the rights and powers of  
Sovereignty which the said Confederation or I ndividua l chiefs 
respectfu l l y  exercise or possess, or may be supposed to exercise or to 
possess over their  respect i\·e territories as the sole sovereigns thereof. 

A rude the Second 
Her ,\ \aiesty t h e  Queen of Eng land confirms and guarantees to the 
Chiefs and T ribes of \:ew Zeal a nd and to the respecti ve famil ies  and 
individuals  t h ereof the fu l l  exc lusive and undisturbed possession of 
their Lands and Estates. Forests. Fisheries and other properties which 
they may col lectively or i ndividual ly  possess so long as it  is their wish 
and desire to reta in the same in their possession, but the chiefs of  the 
United Tribes and the ind ividual chiefs yield to l l er Majesty the 
exclusi\·e right of Pre-em ption over such lands as the proprietors thereof 
may be disposed to a l ie nate at such prices as may be agreed upon 
between the respecti\·e proprietors and persons appoi nted by H er 
Majesty to treat with them on that be half. 

A rticle the Third 
In consid eration thereof Her  \\ajesty the Queen of England extends 
to the :\ati ves of �ew Zea land her Royal Protection and imparts to 
them a l l  the R i ghts and Privi leges of British subjects. 

Ot her legis lat ion that he lped institutional ise Maoris and legitimise Pakeha 
government i n vo lved support for ,\\ aori land development.  In this context, 
a longstanding Maori grievance. as Ngata said, that " many schemes had 
been put into operation whereby the state places its financia l  resources at 
the disposa l of E u ropean farmers, who were also served by financial  
institutions, but Maori landowners received no such assistance."  Though 
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leading to considerable a l ienation of Maori land ( a  Pakeha condition for 
passing the Maori Counci ls' Act 1 900) this  kind of legislation al lowed .\\aoris 
to i ncorporate or con sol idate their land.  Essent ia l ly ,  it e nabled .\\aoris  to 
own land and, during this period N ative Trust Boards, Native Land Purchase 
Boards, various Royal  Com m issions for i nvest igat ing com pensation c la i ms. 
i\\aori Land Boards and the Maori Purposes Fund were establ ished. Through 
these structural c h a n nels  and the a l ready establ ished ,\\ i n istry of :\ ative 
Affairs, .\\aoris were slowly institutional ised i nto Pakeha government.  

N gata and Carrel l  strove to resist the bureaucratic and cultural domination 
impl ic i t  in these processes. 

Pakeha govern m e n t  further legit i mised i tself by act ive attempts in the 
1 920's to im prove Maori  economic status by the N ative T rustee r\ct ( 1 9 2 0 ! ,  
a n  amendment of  t h e  1 909 Native Land A c t  i n  1 9 26 to a l low t\\ aori Land 
Boards to lend money t o  Maori farmers, and a further amendment in 1 9 29 
perm itt ing the Boards to  develop .\\aori land.  

When power was fi n a l l y  consol idated i n  the Ministry of :--..i at i\T :\tfa irs.  
the Mi nister was empowered to use government funds to develop .\laori 
l a nds.  By 1 9 3 1  the N ative Affairs Department had become the ul t imate 
corporate entity for regulating and contro l l ing  Maori atfa i rs .  from a 
G overnment standpoint  the Maori was now fu l ly  i nstitutional ised into Pakeha 
government.  

But Maori people were sti l l  depri ved. Right on th rough to the 1 9 50's  the 
deprivation conti n ued, a lthough the .\\aori standard of l i\· i n g  was gradual ly  
im provi ng.  The Maori  was trapped i n  a structure of  i n ternal colonia l ism­
a process by which m a jority culture systems rei n force and maintain socia l  
and cu ltural  depr ivat ion .  

The Ratana movement came i nto being agai nst the fa i l ure of earlier 
pol i t ical  and gover n m ent systems to cope with Maori needs; the mo\·ement 
was active from 1 9 1 9 . 

The Ratana movement was wi l l ing  to co-operate c lose ly  with the first 
Labour government  on an overal l  basis, but there was no absorpt ion and 
no wi l l i ngness to  have conditions imposed upon the m .  Th us. although the 
Ratana movement  used the Labour Party as a vehicle. agreeing to certa in  
organ isational restrictions i n  return for support of  .\\aori issues, th ey st i l l  
needed certain changes a n d  retained a s  t h e  basis o f  t h e i r  pol i t ics the protest 
symbol of the Treaty of Waitangi . 

I n  essence the Ratana Party's goal was to reach an accom modat ion with 
Pakehas, but o n  ,\\aori  terms. 

The Treaty gave sovereign rights over all  the Territory occupied by .\\aor is. 
and al ienation was o n l y  to be in cases where the owners ga\·e a ppro\·a l .  1 t  
appeared to give .\\ aoris a l l  the rights and privi leges of  Brit ish cit izens.  
presumably tota l equality,  i n  the social,  cultural, economic and po l i t ical  
spheres of the community .  

The Treaty provisions, though used as a basis by the G O\·ernrnent to 
obtain land from t h e  .\\ aoris, never provided the protect ion or r ights for t h e  
.\\aori it s o  sol e m n l y  promised. 

The im portance of the Treaty as a driving force i n  contemporarv .\\ aori 

protest cannot be overemph asised . As our people h ave, i n  this gener:H i on. 

sought to find a p h i losoph ical  base for relat ing to the Pakeha soc iety. tht: 

Treaty has become both a symbol and a charter. 
Al though Ratana brought the Treaty out of the cu pboard and used it as 

a powerful pol i t ica l  symbol in the 1 9 20's and 1 9 30's it is  o n l y  i n  our t ime 
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t h at i t  has come to be seen as a potential l y  re levant document for the Maori 
futu rl' . :\lthough t here is  sti l l  much understandable cynicism amongst our 
people about the wi l l ingness o f  P akeha culture to effectively confront the 
issues the Treaty raises. i t  must be granted that giant steps have recently 
been made.  

The Treaty o f  \'{'aitangi Tribunal  Act 1 97 5  and the Waitangi  .-\mendment 
:\et 1 98 5  have given 1\\aori  people-for the first t ime in our h istory-a 
proper const i tut ional  base for the redress o f  grievance over land and other 
m atters. We now have a foru m  in which we can stand as of right and have 
our people's case heard. 

I l istorians might  wel l  see the 1 98 5  Act as the most significant single 
action of the New Zealand Parl ia ment.  It may not do much di rect ly for the 
social and economic depri\·a t ion o f  our people but it  could we l l  do much 
for \\aori feel i ngs about l i \· i n g  in  Aotearoa . The i ncreased attention to the 
th ird art icle of the Treaty w h ich provides i\\aoris with "al l  the rights and 
privi leges of Brit ish subjec ts" may yet prove an important factor in  the 
struggle for a more cult ura l l y  and economica l ly  equitable society. 
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Appe n d ix I X  - C i rcu lar Mem o  1986/240 :  New D i re ct i o n  

M an a g e m e n t 

C I RCULAR MEMORANDUM 198 6/ 240 

NEW DI RECTION IN MANAGEMENT : 

COMMUNICATION : FORMAL SYSTEMS FOR B R I E FI NG AND CONSULTING 

INTRODUCTION 

1 The DSW 1 9 8 6  Management P l an s tates that the new management 
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i n  

approach would be to b r i e f  ( and chec k  unde r s tanding ) and t o  consult ( and 

repo r t  back on outcome s )  both within f o rmal sys tems and informally as a 

no rmal feature o f  wo rking re l ationships . The Department i s  commi tted to 
deve lop the b r i e f ing and consul ting proce s s e s . 

2 Thi s  c i rcular sets out how the department ' s  formal sys tems for 
b r i e f i ng and consul ting are t o  ope rate . 

2 . 1  The purpo s e  o f  b r i e f ing i s  to ensure that info rmation move s 
"downwards " i n  the o rgani s ation so that s ta f f  are informed in advance 

of for thcoming changes and that they unde r s t and wha t ,  if anything , i s  

expected o f  them . 

2 . 2  The purpo s e  of consu l t i ng is to ensure movemen t  o f  i n f o rmation 

••upwards " ,  thus enabling the advice and opinion of s taff to be sought 

as a guide to dec i s ion making . 

2 . 3  Formal b r i e f ing and consulting sys tems are des igned to c ause the 

leas t pos s ible i nterfe rence w i th the very e f fective sys tems whi ch exi s t  

i n  some o f f i ce s . 

2 . 4  S ta f f  wi l l  be consul ted before 3 0  June 1 9 8 7  on how to imp rove 

b r i e f i ng and consulting throughout the Depar tment . 

2 . 5  Some o f f i c e s  wh ich accord high p r i o r i ty to the new di rection i n  

management already operate in a manner s imilar t o  the expec tations 

be low.  I n  thes e  o f f i ces the fol lowing requi rements wi l l  not gene rate 

additional mee t i ngs . 

2 .  6 B r i e f ing 

purpo s e s . All 

any occas io n .  

and consulting 

and consulting are two distinct proce s ses w i th di f ferent 

staff need to be clear whi ch proces s  is being fol lowed on 

I f  the d i s tinc tion i s  blurred, the systems for b r i e f i ng 

wi l l  quickly fall into d i s r epute . 

Classi fication o f  Circulars and Memoranda 

3 C i rcul ars and memoranda i s sued under the autho r ity o f  the 

Di rector-Gene ral , Regional Di recto rs and D i r e c t o r s  and Principals wi l l  be 

classi f ied in one of three catego r i e s  whi ch w i l l  designate the manner o f  

commun i cation t o  s t af f .  
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WHEN WILL CONSULtATION OCCQR? 

6 Consultation wil l  occur when there are events of maj o r  s ignificance 
such as proposed changes in departmental policy or administration which, 
i f  implemented, wil l  lead to signif i cant changes i n  the working 

environment for departmental staf f .  

When this i s  to happen, staff wil l ,  wherever possible , b e  given the 
opportunity to comment on the implications of the proposal s and plans 

before final decis ions are made thus enabling departmental management to 
be better informed about staff views o f  like ly consequences i f  a certain 

policy or administrative change is implemented . Sometimes for reasons 
such as timing, consultation wil l  occur after a decision has been taken . 

In this instance consultation become s the seeking of advice o r  
information on the outcome of the or iginal decis ion so that changes can 

be made , if appropriate . 

7 The process of consultation i s  ongoing and takes place at various 

leve l s  in the department . Sometime s everyone in the department is 
consulted, on other occasions only group ( s )  which have a direct interest 

will be consulted . The de cis ion on who is to be consulted and at what 
level has , o f  necessity ,  to be left to the j udgement of Head Off ice 
management which wi l l  only use the consultative process for maj or 

discussion papers . It is expected that 211 manage rs wi l l  have a 
consulting p rocess for issues which are confined to the i r  own region, 

office or institution . 

WHEN CONSULTATI ON WILL NOT OCCUR 

8 There wi l l  be occasions ( e . g .  a maj or change in Government policy) 

when consul tation wi l l  not occur because advice f rom staf f will not be 

able to alter the outcome . In thes e  c i rcumstances , there is no po int in 

asking for advice when the die is cas t .  

WHAT CONSULTATION DOES NOT OFFER 

9. I t is important for staf f to app rec i ate that consultation provides 
a means for thei r  views to be heard .  Those views wi ll be cons idered as 

an input in the dec i s ion-making proce s s .  but the re can be no assurance 
they wi l l  be implemented . Ultimately manage rs are accountable and 
sometimes it wi ll be necess ary for them to take decis ions which do not 
coincide with the views of many of the staf f who have been consulted . 

THE SYSTEM OF CONSULTATION IN OPERATION 

Category B 

10 ( i )  Distr ibution 

Poli cies and proposals on which s taff are to be consulted wil l  
be is sued as draft di scus s ion papers through Regional 
Directors together wi th a distribution list . 
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Reqional Directors will be respons ible for aoni torinq both the 
syata. of briefing and tbe system of consulting at regular 
intervals .  

13 The Briefing and Consulting Processes are to be int�oduced and 
practised as soon as possible in accordance with the instructions 
and ezpactations set out in paragraphs 4 and 6 of this c i rcular . 

Unresolved concerns of staff and any questions o f  elaboratioa 
should be communicated to Regional Di rectors within 6 weeks . 
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Appen d i x  X - Sum mary o f  Researc h Act iv i t ies  
D i st r i ct O ff i c e .  

Nap i er 

N A P I E R  DISTRICT OFFICE 
C OM M U NITY SERVI CES TEAM 

M O N DAY 10 October 1988 

8 . 3 0  - 9 . 4 5  

9 : 4 5  - 1 0 :30 

1 0 : 3 0 - 1 1 :30 

1 1 : 4 5  - 1 2 : 1 5 

1 : 0 0  - 2 :30 

3 : 0 0  - 3 :30 

3 : 3 0  - 5 : 3 0  

Evening Write up 

Meeting with Community Development Team Members 
regarding planning the week's programme 

Informal discussion with commun ity worker from 
Napier City Council about Napier Cadet Programme 

Informal interv iew with Executive Officer, Napier DEC 

Discussion with Community Development Senior Social 
Worker regarding history of team and community 
development in Napier Distict Office 

Accompany Budget Liason Officer who was setting up a 
community display and booth on consumer credit 
i nfo rmat ion 

Discussion with District Director about the research 
project and its possible implications 

Formal interv iew with Assistant D i rector:  Social 
Services 

T U E S DAY 1 1  O cto ber 1988 

9 : 0 0  - 1 2 : 0 0  

1 2 : 0 0  - 1 : 0 0  

1 : 0 0  - 2 :00 

2 : 3 0  - 3 : 3 0  

3 : 3 0  - 5 : 3 0  

Staff Meeting and special meeting as follow up to the 
Assistant Director's Conference and the impl ications 
of the working paper entitled "Future Directions for 
Social Work" ( DSW, 1988c) 

I nformal lunch discussion with Assistant Director:  
Social Work 

Informal discussion with Intake Team supervisor 
regarding proposed Children and Young Person's Act 

Formal I nterview with Social Worker on Community 
Development Team 

On-site visit with social worker to Women's Health 
Centre and meeting with Pakeha and Maori coordinators 

Evening Write Up and review memos and documentation 



WED N ES DAY 1 2  OCTOBER 1 988  

8 : 3 0  - 9 : 0 0  

9 : 0 0  - 2 :3 0  

2 :3 0  - 3 :30 

4 : 0 0  - 5 : 3 0  

Evening Write Up 

On-site visit to Contact Centre for the unemployed 

Petane Marae for a hut regarding the Joint Marae 
Enterprises project with 65 trainees and their 8 
programme tutors 

Return to Contact Centre to meet with work 
coordinator, two youths on Napier Cadet Programme, 
the Men Against Violence Coordinator and volunteers 
regarding the Centre and its functions 

Corol lary formal interview with Acting Senior Social 
Worker for Child Abuse Team 

TH U RS DAY 1 3  O ctober 1988 

9 : 0 0  - 1 0 :3 0  

1 0 :3 0  - 1 2 : 0 0  

1 : 0 0  - 2 :3 0  

3 : 0 0  - 4 : 1 5 

Accompany Maatua Whangai Mokai to hui with kaumatua 
of the Maraenui suburban development from several 
t r ibes  

Formal interview with Senior Social Worker, 
Community Development Team 

Formal interview with Senior Social Worker, 
Alternative Care 

Formal interview with Maatua Whangai Mokai 

Evening Write Up and review District documentation on Maatua 
Whangai 

FRI DAY 1 4  O ctober 1988 

8 :3 0  - 1 0 :00 Attended the District Management Team 

1 0 : 3 0 - 1 1 : 3 0  Formal interview with Budget Liason Worker 

1 1 : 0 0 - 1 2 : 0 0  I nformal discussion with staff members 

1 : 0 0  - 3 :0 0  Write Up and review notes 
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Append i x  XI  - Li st of  C l ient Groups a n d  Organ isat io n s  
Served b y  Na pier  C o m m u n ity 

D e v e l o p m e n t  Tea m . 

COMMUN ITY SERVICES TEAM 

L I ST OF C L I ENT GROUPS/ORGAN ISATIONS AND OUR RELAT IONSH I P  WITH THEM 

RELAT I ONSH I P  IS DEFINED BY ONE OR MORE OF THE FOLLOWI NG CATEGORIES : 

1 TRUSTEE - having a legal and management r e s pon s ib i l ity for a grou p .  

2 ADVI SOR - i nc ludes coac h ,  superviso r ,  educato r , spec i a l i s t  inpu t , 
etc . 

3 LIAI SON PERSON - a f ac i l itatory role as the ma i n  contact person 
w i t h i n  t he department for a grou p ,  often f o r  a spec i f ic reason . 

4 COMM I TTEE MEMBER - a deve l opmental/support ive rol e .  

A team member may have more than one relat ions hip w i t h  any g iven 
group/orga n i s at i o n . The category serves to ind icate the type of input a team 
member has . 

A * ind icates that another team ,  or indeed , sta f f  memb e r , a l s o  has a role t o  
play i n  t he g roup indicated - for example , two l ia i so n  people but f o r  
d i f ferent reason s . 

A l l  team membe r s  act as support ive v i s itors to those g roups/organisat io n s  
l i sted and a grow ing number o f  u n l isted ' others ' w i t h  whom the contact i s  
irregu l a r , one-o f f  or more casu al . 

John D awson 
Tuterangi Apatu 
Christ ine Hemopo 
Jeannet te Troon 
Ian Jennings 
E l a i ne Cr ichton 

* * * * * 

Senior Soc i a l  Wor ker 
Employment Re l ated Soc i a l  Worker 
Maatua Whanga i  Worker 
Commu nity Worker 
Budget L ia i s o n  Worker 
Social We l f are Budget Adv isory Serv ice 

Co-ord inator 
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J i l l  Rob inson Soc i a l  We l f are Vo luntee r s ' Co-ordinator 
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SUPERVISOR - COMMUNITY TEAM 

NAME OF GROUP/ORGANISATION 

' Al zheimers Support Group ( ADARDS ) + 

• Arohanui * Child Care Subs idies 

.Arthritis Foundation 

,Barnardo ' s  - Child Care Subsidies 

Birthright Inc 

'centrecare 

'Earth Gardens 

.Epilepsy Society 

,Funding Liaison Group 

•Good Samaritan Trust 

rnealth Camps committee 
I , 

�B Community Enterprises 

�ohepa Homes Trust 

IHC 

Men Against Violence 
1 

�u ltiple Sclerosis society 

Association of Deaf 

Z Cr ippled Children ' s  Soc iety 

City Council Commun ity 
Cam 

ural Support Group 

e Hac Ora ( YFC ) 

aihau Educat ion Project Inc 

TYPE OF RELATIONSHIP 

Liaison Person 

Liaison Person 

Liaison Person and Advisor 

Liaison Person 

Liaison Person 

Liaison Person 

Trustee and Advisor 

Liaison Person and Advisor 

Committee Member , Advisor and 
Liaison Person 

Liaison Person 

Committee Member 

Trustee and Advisor 

Liaison Person 

Liaison Person 

Liaison Person 

Liaison Person 

Liaison Person and Advisor 

Liaison Person 

Committee Member and Advisor 

Committee Member and Advisor 

Committee Member and Advisor 

Trustee and Advisor and 
Liaison Person 
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VI S ITING STD 

Annual 

On demand 

Annual 

On demand 

Annual 

On demand 

Monthly 

Annual 

Quarterly 

Monthly 

6 Monthly 

Monthly 

Annua l  

Annual 

Annual 

Annual 

On demand 

Annual 

6 Monthly 

On demand 

Monthly 

Quarterly 

efer also to John Dawson for details on decentral ised community services programmes 
nd other funding related matters . 

� Relat ionship exists mainly because of annual funding applications and reviews . 
1 
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- EMPLOYMENT RELATED SOCIAL WORKER 

' NAME OF GROUP/ORGANISATION TYPE OF RELATIONSHIP VISITING STD 

Arapaepae Centre Liaison Person Annual 

Community Act iv ity Centre Liaison Person and Advisor 2 weekly 

Contact Centre for Unemployed Trustee , Liaison Person and Weekl y  
Advisor 

Hayseed Trust * Trustee, Liaison Person and 2 monthly 
Advisor 

' High Schools Advisor Monthly 

. Hokio Advisor As required 

_ Jay Em Trust Liaison Person 2 monthly 

Joint Marae Enterprises * Liaison Person Weekly 

' Kneecap Trust Trustee , Liaison Person and Monthly 
Advisor 

' · Kohitere Advisor As ,required 
,. 
� Maori Wardens ' Scheme Liaison Person Weekly 
" 

_ Napier Cadets ' Scheme Liaison Person/Committee Weekly 
Person 

Liaison Person 
I . 
I ' Petane Training Scheme Monthly 

•Prisons Liaison Person and Advisor As required 

I :Rununga Nu i * Liaison Person 2 monthly 

.Salvation Army Training Scheme Liaison Person 2 monthly 

Taiwhenua * Liaison Person Monthly 

Te Kohunga Reo Trust Training Branch Liaison Person 2 weekly 

Te Haroto Training Scheme Liaison Person QUarterly 

Te Poho Training Scheme Liaison Person 2 monthly 

YMCA * Training Scheme Liaison Person Weekly 

' 



. NAME OF GROUP/ORGANI SATION 

� Arohanui 

• Afcare (After School Care ) 

HB Association of Theraputic and 
Community Houses ( HBATCH ) 

· HB Comm Counci l  for Substance Abuse 

· HB Community Child Care Centre 

, HB Alcoholic Rehabilitat ion Trust 

Home Liaison Programme 

Hossanna House 

· Ka Hac Te Rang itahi * 

\ : Napier Community Workers ' Collective 

\ : Napier Council of Social Services 

J. 
Napier Pi lot C ity Trust * 

I � Parent line HB 

� Richmond Fel lowship 

�Te Aporo Nui 

Training for Community Workers 
Steering committee 

Women ' s  Activities Centre/Woman Web 

Women ' s  Health Collect ive 

Refuge ( Napier ) 

Board 
Youth Committee 

+ 
Tu Tangata Programme 
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- COMMUNITY WORKER 

TYPE OF RELATIONSHIP  

Liaison Person 

Liaison Person 

Liaison Person 

Committee Member and Liaison 
Person 

Liaison Person 

Trustee and Liaison Person 

Liaison Person 

Liaison Person 

Committee Member 

Committee Member 

Liaison Person 

Liaison Person 

Liaison Person and Advisor 

Committee Member , Advisor and 
Liaison Person 

Trustee , Advisor , L iaison 
Person and Steering comm Member 

committee member and Advisor 

Liaison Person 

Liaison Person 

Liaison Person 

Committee Member 
Committee Member 
Committee Member and Adv isor 
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VIS ITING STD 

2 monthly 

Monthly 

Quarterly 

2 Weekly 

Quarterly 

Weekly 

Quarterly 

Quarterly 

Quarterly 

2 monthly 

Monthly 

Monthly 

Month ly 

Monthly 

Monthly 

2 monthly 

Weekly 

2 monthly 

Monthly 
Monthly 
Weekly 
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- REGIONAL BUDGET LIAISON WORKER 

'NAME OF GROUP /ORGANISATION TYPE OF RELATIONSHIP VISITING STD 
" 
------------------------------------------------------------------------------

�airoa Budget Advisory Service Liaison Person/Advisor Monthly 

"' 

�apier Family Centre BAS Liaison Person/Advi sor Weekly 

Preventive Educat ion Team Liaison Person/Advisor Monthly 

hapier DSW BAS + Liaison Person/Advisor Weekly 

Hastings BAS Liaison Person/Advisor Monthly 
• 
CHB/Waipukurau BAS L iaison Person/Advisor Quarterly 

�apir Combined Services Trai ing Gps Advisor 2 monthly 

. ... 

Other Napier I nvolvement 

€itizen ' s  Advice Bureau * Committee Member Monthly 

�ayseed Trust * Trustee Monthly 

HB Housing Group Liaison Person Quarterly 

T Assists Elaine Crichton , Social Welfare Budget Advisory Service Co-ordinator Worker • � �rdination of this group . 
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1 NAME OF GROUP /ORGANISATION 

! Anglican Maori Mission 

community Organi"sations Grants 
Committee 

Housing Corporation 

, Ka Hao Te Rangitahi * 

� Kaumatua Roopu � Maori Af fairs 

r Mw Volunteers - Individual 
' 

, Maatua Whangai Rununga ( Board ) 
� 
t Maatua Whangai Volunteers Group 
r 
,_ Maraenui· Trust 

!Maraenui Co-ordinating Group 

1 Parentl ine 

r Probation 

r Roopu-a-Iwi 

r Rununga Nui 

School Attendance Meeting 

Taiwhenu 

0007 

- MAATUA WHANGAI WORKER 

TYPE OF RELATIONSHI P  VISITING STD 

Committee Member and Liaison Monthly 
Person 

Committee member Quarterly 

Liaison Person and Advisor Monthly 

Committee Member Quarterly 

Liaison Person Weekly 

Liaison Person and Advisor Monthly 

L iaison Person and Advisor Monthly 

Commitee Member 2 monthly 

L iaison Person and Advisor Weekly 

Trustee Monthly 

Liaison Person and Advisor Monthly 

Liaison Person and Advisor Monthly 

Liaison Person and Advisor Monthly 

Committee member Monthly 

Liaison Person Monthly 

Liaison Person and Advisor Monthly 

Committee Member Monthly 



I 

f 
- SOCIAL WELFARE BUDGET ADVISORY SERVICE 

CO-ORDI NATOR ( WAGE WORKER ) 
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i l'�AME OF GROUP /ORGANISATION TYPE OF RELATIONSHIP VISITING STD 

�reventive Education Team Committee Member/Advisor 

>ocial Services Budget ing Intake Person Liaison Person and Advisor 

1upervisor of Volunteer Team 
Volunteer Budgetor 

Advisor and Liaison Person 

I . i � · ·ap er Combined Services Training Group Advisor 

l 

1 1007 
� 

Monthly 

On demand 

On demand 

2 monthly 



NAME OF GROUP/ORGANI SATION 

Age concern 

case Work Teams ( 4 )  

Case Workers ( as appropriate ) 

�araday House 

lolunteer Meetings ( 3 teams ) 

Tolunteers - Personal visits in home 

Tolunteer Training - whole group 

i0007 

-SOCIAL WELFARE VOLUNTEER CO-ORDINATOR 
( WAGE WORKER ) 
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TYPE OF RELATIONSHIP VISITING STD 

Liaison Person 2 monthly 

Liaison Person Monthly 

Liaison Person Weekly 

Liaison Person Monthly 

Liaison Person and Advisor Monthly 

Liaison Person and Advisor Annual 

Liaison Person and Advisor Monthly 
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Appe n d i x X I I  - Nap i e r  D i str ict  M a n a g e m ent Tea m  St a n d a r d s  

DISTRICT MANAGEMENT TEAM STANDARDS 

The aim of the Dis tri c t  Management Team will be to m anage the dis trict  of Napier 
in a way that provides for participation by all m e m bers of the Team on an equal 
basis, with the proviso that the Direc tor re tains the righ t to m ake decisions when 
deadlock or indecision prevails. 

The District  Managem en t  Team 's struc ture will facili ta te moni toring and 
co - ordina tion of services w i thou t the need for direc t involvement in day to day 
opera tions. 

Where possible, the m e thod of decision making will be by consensus. Decisions 
tahen will be pro mulga ted as commit tee decisions, and are binding on all m e m bers. 

The Team shall consis t of the Director, Assis tan t Directors - Social Services, 
Benefi ts & Pensions and Corporate Services, 2 Whanau Group represen tatives, a PSA 
represen tative, and the Director's Secre tary who will have the righ t to con t ribu te 
where she feels it appropria te. 

The Direc tor's Secre tary shall record the mee ting. 

The following guidelines are divided into two sec tions -

(a) standards pertaining to general managemen t  of the distri c t; and 
(b) standards pertaining to the conduct  of the corpora t e  mee tings. 

GENERAL MANAGEMENT PRACTICES 

1 .  Mat ters o f  policy impacting upon all divisions shall be issued by the Dis tric t 
Managem e n t  Team. 

2 .  For all Category A and B Briefing Circulars, the me thod of briefing shall be 
de termined by the Dis trict Managem en t  Team. 

3. The Distri c t  Office Managemen t Plan will be reviewed annually and published 
by 30 Sep t e mber. 

4. The allocation or re-allocation of district resources shall be det erm ined by 
the Dis t ri c t  Managem en t  Team. 

5. Accom m oda tion Briefs and final plans are t o  be ratified by the Dis tric t 
Managem en t  Team .  



• 
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6. The following annual programmes are to be approved by the Dist ric t 
Managemen t  Team: 

* Public Relations 
* Furni ture and Equipmen t  
* Capi tal Works 
* Vehicles 
* Industrial Relations 
* Priorities for Review of Salaries 

7. Sharing and consult ation on individual objec tives. 

8. The District Managemen t Team will monitor resource utilisation, the 
performance of divisions, and in ternal con trol. 

9. Mem bers may refer any relevant item to the commi t t ee for decision or 
consultation. 

CONDUCT OF MEETINGS 

1 .  Weekly mee tings will be held on Fridays from 8.30 a. m. t o  1 0.00 a. m. 

2. Agenda items, with at tachmen ts, are to be provided t o  the Direc tor's 
Secre tary no later than 12.00 noon on the Wednesday before the meeting. 
Agenda to be in the hands of members by 4.00 p . m .  Wednesday. 

3. By negotiation, essential Tnforma tion Only ' i tems can be dic tated a t  the 
conclusion of the meeting w i th any supporting papers handed to the 
Direc tor's Secre tary a t  that time. 

4. Items for consult ation and decision making shall be supported by a 
background paper, clearly outlining the result required of the mee ting, 
ie decision or type of consultation, and recommendations or possible op tions. 

5. The name of the initiator should be shown on the Agenda with the reason 
for referral (ou tcome) clearly stated. 

6. Mem bers are to familiarise themselves with any background papers issued to 
facili tate an effi cien t decision making process, ie tim e should be spen t 
debating not explaining an issue. 

7. The following Agenda items shall be s tandard and s tart every mee ting: 

* 

* 
Staff 
Mat ters From Previous Mee ting or Ac tion Shee t 

8. Mee tings will be conduc ted in the Execu tive Resource Room. 

(a) De tailed or lengthy i tems shall be subjec t to a special mee ting, 
the time, da te and place to be nego tia ted a t  the weehly mee ting. 

(b) The duration of the meeting shall be 90 minutes (maximum) and 
decision m aking items will be deal t wi th first.  

'
PAGE 2 
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9. The p erson responsible for the particular topic dic tates the conclusions for 
the m inu tes. 

1 0. No o t h er discussions shall comm ence un til the previous i t em 's notes have 
been dic tated. 

1 1 .  Clear dic tation shall be given in a concise and informal manner which will 
be easily understood by all s taff. 

12. Wh ere desirable, there is an opportunity for the group to audi t/v e t  no tes 
dic ta te d. 

13.  Where tasks are allocated, they are to be recorded on the A c tion Sheet. 

1 4. Minu tes are to be typed, ready for distribution on the day of the m ee ting. 

1 5. Copies of the minutes are to be sen t to at least all supervisory s taff. 

1 6. 6.88 :LD 

"
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A ppen d ix X I I I  - S u m m a ry o f  Rese a r c h  Act i v i t ie s  
P o r i r u a  D i st r i c t  Off i c e .  

DAY ONE 
8.30 

9 . 1 5  -

1 0 . 3 0  -

1 1  . 3 0  -

1 2 . 1 5 -

1 . 1 5  -

1 . 3 0  -

3 . 1 5  -

4 . 0 0  -

4 . 3 0  -

9 . 1 5  

1 0 . 3 0  

1 1  . 3 0  

1 2  0 1 5  

1 0 1 5  

1 . 3 0  

3 . 1 5  

4 . 00 

4 . 30 

5 . 0 0 

Negotiate week's schedule with Senior Social 
W o rk e r - 1 0 5  

Formal I nterview with Assistant Director: 
Social Services 

Team Meeting regarding plann ing child abuse 
i ntervent ion 

Discussion of  the research week with team 

Lunch with team members, discuss foster care 
p rovisions 

Informal discussion with Maori Social Worker 

Formal I nterview with Senior Social Worker 

I nformal interview with Pacific Island Social Worker 

Travel to the court with team social worker to register 
warrant with the court 

Informal interv iew with Senior Social Worker:  Court 
Team 

Evening Write up  

DAY TWO 

8 . 3 0  - 9 . 0 0 

9 . 0 0 - 1 1 . 00  

1 1 . 0 0 - 1 1 . 3 0  

1 1 . 3 0 - 1 2 . 1 5  

1 . 0 0  - 2 . 0 0 

2 . 0 0  - 5 . 00  

Informal interview with Senior Social Worker: Coast 

Team 

Multi-disciplinary meeting i n  Family Home regarding 
children in care 

I nformal discussion with team member re. outcome of 
warrant  

Informal discussion with Youth Aid Officer 

Allocation Meeting with Senior Social Workers 

Management Team Meeting 

Evening Write up 
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DAY TH REE 
8 . 3 0  -

9 . 0 0  -

9 . 1 5 -

1 0 . 3 0  -

1 2 . 0 0  -

1 .00 -

2 . 1 5  -

3 . 3 0  -

4 . 0 0  -

9 . 0 0  

9 . 1 5  

1 0 . 0 0  

1 2 . 0 0 

1 . 0 0  

2 . 1 5  

3 . 3 0 

4 . 0 0 

5 . 0 0  

Review of embargoed Ail ini Report 

Informal discussion with Senior Social Worker 
re. ch ild protection procedures 

Home visit with team social worker and transfer 
of pre-schooler to community ch ild care centre 

Formal Interview with team member-1 

Lunch with District D i rector 

Formal Interv iew with team member-2 

Team Meeting 
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Informal discussion with Pacific Island Senior Social 
Worker re District's Cu ltu ral C lub 

Review of district documentation 

Evening Write up 

DAY FOU R  

8 . 3 0  - 9 . 3 0  Informal discussion with Pacific Island Team member 

9 . 3 0  - 1 1  . 3 0  Formal Interv iew with Senior Social Worker- 105 

1 1 . 3 0  - 1 . 3 0  In formal discussion with District Director 

1 . 3 0  - 2 . 3 0  Review of district documentation 

2.30 - 4 . 0 0  Formal Interv iew with  team member-3 

Evening Write up 

DAY FIVE 

9 . 3 0  - 9 . 3 0  Review of district documentation 

9 . 3 0  - 1 1  . 0 0  Formal Interv iew with team member-4 

1 1  . 0 0  - 1 2 . 0 0  Review of district documentation 
1 . 0 0  - 2 . 3 0  I nformal discussion with Senior Social Worker-105 

2 . 3 0  - 3 . 3 0 I nformal discussion with team member 

3 . 3 0  - 5 . 3 0 Write up 



Appe n d ix X I V  - Sam ple Letter Conf irm i n g  Fee d b a c k  a n d  
V e r i f i c at i o n  Se s s i o n .  

28 November 1 988 

Dear 

I am writing to confirm the date of the feedback session on the prel iminary 
impressions of my research. The purpose of the session wil l  be both to provide you and 
your staff with my initial i mpressions closely following the data col lections (since the 
final report wi l l  be much further down the track) and to obtain verification for those 
in itial impressions. In qual itative research , and in particular in the use of the data 
collection procedures uti l ized, verification sessions are essentia l .  

Because I was unable to reach you directly on the day I called, I discussed a 
tentative date with the team senior and would like to confirm the day as Monday the 
1 2th of December at 9am. The session is planned to take about an hour  to an hour and a 
half. I do not plan to discuss specific since by the time I will not have transcribed any 
tapes nor analysed the written material I collected. The discussion will be general and, 
hence, open to all of the staff. 

I wou ld like to take this opportun ity to formally thank you and your staff for the 
cooperation and hospitality prior to and during the data collection exercise. That 
openness and willingness to participate was essential to the success of the field work. 

A special thank you to your staff who took such care to provide me with a 
realistic and comprehensive view of their  work in all its facets. 

I look forward to meeting with you and your  staff again . 

S incere ly ,  

Angie Barretta-Herman 
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Appe n d i x  XV - Out l i n e  of  Feedback a n d  
V e r i f i c a t i o n  Se s s i o n s .  

Outline of Feedback and Verification Sessions with REOs and Social Work Teams in 

December 1 988 

A. Basic Assumptions of the Research 

social work is an organizationally based profession 

organisational characteristics impact on practice 

social work practice theory focuses on the interaction 

between the individual and the environoment, i .e . ,  l inking 

personal troubles and public issues 

B. Three Major Changes 

decentral ized regional structure with delegations to Districts 

social work now social services, implications of a sh ift in  

focus 

partnership with the community includes contracting out  

services, uti l ization of voluntary agencies, implementation of 

Puao-Te-Ata-Tu, affirmative action means more Maori and 

Polynesian staff, iwi development a goal for eventual iwi 

taking responsibil ity for their own' 

C. Changes in Social Work Practice 

two tier appraoch with the state providing the framework for 

service provision 

emphasis on statutory social work tasks of child abuse and 

youth offending 

separation of community development and community work 

activities from social work responsibi l ity for eventual move 

to non-statutory agencies and groups 

support, real and i l lusionary for involving the commun ity and 

the whanau in decision-making : who is the client? who 
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decides? who is ultimately responsible? 

more Maori and Pacific Island people in social work positions 

with l imited formal training and support, and in  some cases 

l imited commitment to traditional social work tasks 

emphasis on the whanau, not the individual 

partnership with community groups and voluntary agencies 

which means uti l izing the resources of non-statutory groups 

first raising the question of: is the state the agency of last 

resort? 
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Appen d ix XVI - E x cerpts from ' Fu t u re D i rect i o n s  i n  
S o c i a l  Work.  

DISCUSSION PAPERS 

CONTENTS : 

1 .  Future Di recti ons - Ove rv iew pape r s  

2 .  Appe nd i ce s : 

A .  D r a f t  Statement of P r i nc i p l es 

B .  Add i t ional No te s : 

* Puao -te-Ata-tu 
* Di rect and indi rect 
* Roles and tasks 
* Practice s tandards 
* Work load management 
* Training d i rections 

c .  A F r amewo r k  fo r Practice 

0 0 2 ld/ 0 4 1 ld 

s e rv i c e s  

and r e s o u r c e  

S tandar d s  

allocation 
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ALL SOC I AL WORK STAFF 

FUTURE DI RECT I ONS FOR SOC I AL WORK 

INTRODUCTI ON 

1 .  Soc i al wo rk i n  the department i s  in a t ime o f  change and new 

d i r e c t i ons . Thi s is an ove rvi ew pap e r  to ident i fy po l i cy i s s ue s  to do 

w i th s uppo r t  f o r  f rontl ine s taf f ,  and to o u t l i ne a process f o r  acti o n .  

2 .  F i r s t  i t  i s  impo r t ant to a f f i rm the ded i c a t i o n  to the point o f  

burn-out o f  s o c i al wo r ke r s  who se r o l e  i s  t o  i nte rvene in s i tuations 
that soc i e ty wou l d  l ike to ignore . Thi s  wo r k  is done unde r the 

p r e s sure o f  the s e r i ousne s s  and comp l e x i ty o f  the new cases 

continual ly p r e s enting at the door . The c o untl e s s  times when long 

h a r d  hours go i nto p reventing tragedy a r e  s e l dom recogni sed . I t  i s  

the occas ions when sys tems and prac t i c e  b re a k  down which hi t the 

he adl i nes . 

3 .  S e c o ndly i s  the fact that the prac t i c e  o f  s o c i a l  wo r k  i s  unde rgo ing a 

r a d i c a l  change . Acceptance o f  the p r i n c i p l e s  o f  Puao -te-Ata-tu 

imp l i e s  that every fami l i a r  role and a c t i v i ty needs to be r e -examined 

in the l ight o f  a partne rship of dec i s io n-ma k i ng and resource shar i ng 

with the communi ty and i n  particular w i th Mao r i  whanau , hapu and iwi . 

4 .  Thi rdly,  the department must acknowl e dge that the task of f ix i ng 

pe r ce ived s ho r t c omings in s o c ial wo r k  i s  a dual respons ibi l i ty . 

So c i al wo r k e r s  s t r ive for excel lence i n  the i r  p r ac t i ce but they depend 

o n  manage r s  to p rovide adequate supe rvi s io n ,  t r ai ning and resource 
a l l o c at i o n .  

THE CYCLE O F  POLICY , MANAGEMENT AND PRACT I CE 

5 .  S o c i al wo r k  p r ac t i ce c an be e f fect ive only whe n  i t  i s  suppo rted by 
good management and informed by c le a r  po l i cy . Good po l i cy ari s e s  f rom 

a s e n s i tive p r ac t i ce r e spons e to c l i e n t  needs . 

�ement 

Po l i cy 

P r ac tice 

0 0 2 l d/ 0 4 l ld 
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6 .  Re s t r u c t u r i ng and the chal l e nge o f  new d i r e c tions h a s  meant that the re 

has been a l ac k  o f  policy s tatements for s o c ial wo r k  o n : 

( a ) The imp l i c ati ons o f  Puao - te-Ata - t u ;  

( b )  goals and values for b i c u l tu r a l  soc i al wo rk s e r v i ce s ;  

( c )  p r io r i ti e s for service de l ive ry ; 

( d )  knowl edge and ski l l s  requ i r eme n t s ; 

( e )  training ;  

( f )  r o l e s  and tas k s ; and 

( g )  wo r k l o ad management and r e so u r c e  a l l ocation . 

1 .  A l a c k  o f  po l i cy di rection has had cons equences fo r a l l  l eve l s  o f  

soc i al wo rk . F o r  social wo r k  p r ac t i tione r s  the se de f i c ienc i e s  have 

led to a high t u r nover of s ta f f  in bo th f rontl ine and s e n i o r  

po s i ti o n s , wor k l o ad stre s s , n e w  and i nexpe r ienced s ta f f  havi ng t o  cope 

with c r i s i s s i tuations , unc e r t ainty about what i s  expected of them and 

fee l i ng s  of b e i ng unsuppo rted and unsure about the f u tu r e . 

8 .  Soc i al wo rk manage r s  have had l i tt l e  guidance on how to meet new 

expe c t ations pl aced on them . The s e  expectations i n c l ude deve lop ing 

p a r tn e r ship mode l s  with the communi ty ;  new approache s to s t a f f  

rec r u i tment ; bal anc i ng the needs f o r  p r o fe s s ional a n d  c u l tu r a l  s k i l l s ;  
de c i d i ng p r i o r i ti es for resource al l o c ation ; and c l a r i fy i ng the 

r e s p e c t ive r o l e s  of social wo r k  manag e r s  and super v i s o r s . 

9 .  D i s t r i c t  d i r e c to r s  f aced w i th bulk a l l oc a t i ons and the p r o spect o f  

z e r o -based budge t i ng recogn i s e  that the t r e nd t o  devo l ut i o n  may have 
an imp a c t  on p l anning s o c i a l  wo r k  r e s o u r ce s . They a l s o  r e cogn i s e  

the i r  re spons i b i l i ty to provide s k i l l e d  b i cultural s o c i al wo r k  

s e r v i c e s  and t o  s upport the i r  manage r s  w i t h  adequate r e s o u r c e s  for 

soc i al wo rk s upe rvi s ion and t raining . The s e  tas k s  a r e  compounded 
bec au s e  at thi s  po int in the depar tment ' s  deve lopme n t  i t  i s  impo ss ible 

to f o r e s e e  what the future s hape of s o c i al work w i l l  be . 

10 . We need to e s t ab l i s h  a s e t  o f  goa l s  and values fo r b i cu l tu r a l  s o c i al 

wo r k  s e rv i c e s  and then use the expe r i ence o f  front l i ne s o c i a l  wo rk 

staff as the b a s i s  for prac t i ce -bas e d  po l i c ies . 

11 . The o u t c ome w i l l  be a s e t  o f  po l i cy gui de l i nes to c l a r i fy the mutual 

expe c t at ions wh i ch soc i al wo r k e r s  and the department have of e ach 
o the r .  The s e  wi l l  also provide too l s  f o r  management p l anning and wi ll 

as s i s t  dec i s ions about servi c e  pr i o r i t i e s  and equ i t a b l e  r e s o u r ce 
a l l o c at i on f o r  d i s t r i c t  and r eg ional p l anni ng .  

THE CONTEXT O F  CHANGE 

1 2 . Pos i t ive thing s  are happening . Many d i s t r i c ts have a l r eady ac cepted 

the c ha l l enge of developing b i cultural s o c i al wo r k  s e rv i c e s . Thi s  

inc l ud e s  new p r ac t i c e  mode l s , the e s tab l i shment o f  Mao r i  and P ac i f i c 

I s l and s o c i a l  wo r k  teams , the invo lvement o f  loc al iwi i n  the 

r e c r u i tment and s e l ection o f  s o c i al wo r k  s taf f ,  and the deve l opment o f  

s t r o ng l inks w i th the Mao r i  c ommun i ty through the Maatua Whangai 
programme . 

0 0 2 ld/ 0 4 1 1d 
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1 3 . The Mao r i , Paci fic I s l and and Communi ty S e rvices D i r e c t o r at e  in Head 

O f f i ce is prepar ing a pos i t ion pap e r  on bicultural s e r v i c e s  and for 

deve loping partne rship w i th iwi . 

14 . The Res idential Servi c e s  Management P l an has provided the oppo r tuni ty 

to deve lop p l anning to move r e s o u r c e s  and r e s pons i b i l i ty to a 

communi ty bas e . 

1 5 . H e ad O f f i ce restructu r i ng targe t ted to c l i e n t  groups wi l l  p rovide 

go al s f o r  spe c i f i c  programme outcome s and encourage f u r ther 

i n i t i ative s to deve lop p reventive c ommun i ty-based s e rv i c e s . 

1 6 . Once the new C & Y P B i l l  i s  f inal i s e d  and enacted the r e  w i l l  be 
c lear mode l s  and procedures f o r  wo r k  in areas o f  chi l d  p r o t e c t i o n  and 

youth o f f ending . 

1 7 . Numbe r s  o f  chi ldren i n  care are r educing .  Thi s r e f l e c t s  i n c r e ased 

and intense wo rk to achieve go a l s  of suppo r t ing children in the i r  

f am i l ie s  i n  spite o f  the fact that chi ld abuse r e f e r r a l s  are 
i nc reas i ng . 

1 8 . Decentra l i s ation and the proc e s s  o f  plac ing accountab i l i ty for 

s e rv i c e s  at di s tr i c t  l evel invi te s oc i al wo r k e r s  to take a mo re 

p roac tive role in c l ient advo c acy . The s e  inc lude suppo r t i ng wo rk 

wi th iwi s tructures and r e - exami ning direct servi c e s  to de t e rmine 

when preventive communi ty based s e rvices would bette r mee t  c l ient 

needs . 

CONSULTAT I ON FOR FUTURE D I RECT I ONS 

1 9 . As part of this change the re a r e  gene r i c  i s sue s  for s o c i a l  wo r k  as a 

s e rvice . The fundamental i s sue i s  that the depar tment mus t deve lop 

truly bi cul tural s o c i al wo r k  s e r v i c e s . Our services mus t  be examined 

to give answe rs to the que s tion : 

What are the p r a c t i c al imp l i c a t ions o f  Puao - te -Ata-tu f o r  
providing approp r i ate s oc i al work s e rv i c e s ?  

2 0 . Deve loping policy f o r  the future wi ll mean finding answe r s  to some 

o the r hard ques tions : 

Wha t  i s  the be s t  mix o f  indi r e c t  and d i re c t  s o c i a l  s e rv i ce s ?  

Wha t  tasks requi re a s o c i a l  wo rke r t o  do them? 

Wha t  s k i l l s  and training wi l l  social wor k e r s  need f o r  the futu r e ?  

Wha t  s tandards a r e  requi r e d  f o r  culturally sens i t ive , e f fec tive 

and e thical s o c i al wo r k  p r a c t i c e  both within the dep a r tment and 
in contracted o rgani s a t i on s ?  
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2 1 .  D u r i ng 1 9 8 8 / 8 9  the P r inc ipal S o c i al Wo rker wi l l  con s u l t  w i th social 

wo r k  s t a f f  and prepare a Social Wor k  Po l icy Deve lopment P l an . The 

a im s  o f  thi s  p roce s s  a r e  to p r ovide : 

( a ) po l i c ie s  that s upp o r t  f ront l i ne staf f ;  

( b )  too l s  f o r  planni ng f o r  s o c i a l  wo rk manage r s ;  and 

( c )  a b a s i s  for soc i al wo rk input to next ye a r ' s  Corporate 
Management P l an .  

2 2 .  The cons u l tation wi l l  i nc lude : 

( a ) Goa l s  and value s  f o r  a b i c ul tural s o c i a l  wo rk s e rvice ; 
( b )  gene r a l  guidel i ne s  f o r  s e rv i c e  p r i o r i t ie s ; 

( c )  s tandards for knowledge , s k i l l s  and p r a c t i ce ;  

( d )  de f i n i t i ons o f  r o l e s  and t as k s ; 
( e )  t r a i n ing directions ; and 

( f ) wo r k l o ad management and r e s ou r c e  al l o c a t i o n .  

2 3 . The outcome o f  the con s u l tation wi l l  be guide l ines whi c h  wi l l  be 
s pe c i f i c  about expectations and wi l l  he lp i n f o rm manage r s  i n  the i r  

p l anni ng . 

2 4 . Append i c e s  to thi s  paper give s ome s tarting p o ints fo r consultation . 
They are i ntended as d i s cu s s i o n  draf ts only and you are inv i ted to 

s c r ibble con s t ructive l y  a l l  ove r them and p a s s on your thoughts to 
your A . D .  They are : 

( a ) D r a f t  s tatement o f  goa l s  and value s ; 

( b )  add i t ional no tes o n  future d i r e ctions ; and 

( c )  a f r amework fo r the deve lopmen t  of p r ac t i ce s t andards 

2 5 .  S tage s i n  the consultation proc e s s  w i l l  inc l ude a national wo rkshop 

for A . D .  ' s , P r inc ipal s and inte r e s te d  par t i e s  from Head and Regional 
O f f i c e s  in Augus t to ensure national co-ordination , and set spec i f i c  

goal s and time - f r ame s . We wi l l  nee d  prac t i ti oner wo r ki ng groups t o  

deve lop the mo re de t a i led pape r s . 

2 6 .  The P r inc ipal Social Wo r k e r  t e am wi l l  take an ac t ive l e ade r ship ro l e  

and wi l l  consul t s o c i a l  wo rk s t a f f  i n  eve ry o f f i c e  and ins t i tution 

dur i ng July through Oc tobe r .  

2 7 . The deve lopment o f  po l i cy pape r s  wi l l  be ove r s een by a sma l l  s te e r ing 

comm i t te e  chai red by the P r incipal Soc i al Wo r ker and inc luding 

r e p r e s e ntative s t a f f  f rom local and regional leve l s , Head O f f i c e  

U n i t s  and the P S A .  Thi s  proce s s  wi l l  include co-ordination with 

programme goal s o f  the P rogramme s and S e rv i c e s  D i r e c to r ates and 

i ntegr �t ion of social wo r k  deve l opment into the dep a r tment ' s  

co rpo r at e  management p l anning . 

2 8 .  The deve lopment o f  po l i cy pape r s  wi l l  be ove r seen by a sma l l  s te e r i ng 

commi t t e e  chaired by the Principal Social Wo rker and including 

r e p r e s entat ive s ta f f  f rom local and regional leve l s , Head O f f i c e  

Un i t s  a n d  the PSA . Thi s  proce s s  w i l l  inc l ude co -ordination with 

programme goal s o f  the Programme s and S e rv i c e s  D i r e c to r ates and 

integ r a t i o n  o f  social wo rk deve lopment into the depar tment ' s  
c o rp o r at e  management p l anni ng .  
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CONCLUS ION 

2 9 .  The depa r tment ' s  social wor ke r s  have a lways been i n  the f o r e f ront o f  

change and have a long t r ad i t i on o f  advocacy f o r  the i r  c l ient s . The 

depa r tment ' s  new d i rections p rovide a renewed oppo r tuni ty to shape 

po l i c i e s  that wi l l  help f ront l i ne s t a f f  achieve the be s t  inte r e s t s  o f  

c l i e n t s  and deve lop new s t ruc tures and p r o c e s s e s . Y o u r  input to thi s 

debate and pl anni ng w i l l  be c ruc i al f o r  determin i ng the s o c i a l  wor k  roles 
and tasks for the f u ture . 

Beve r l ey Ke a 1 1  

P r i n c i p a l  Soc i a l  Wo r ke r  
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