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SOCIAL POLICY RESEARCH CENTRE

Youth Homelessness

BY MARINA -PAXMAN

omelessness amongyoung peo-
ple is now widely recognised as
a significant and continuing

social problem in Australia. It has also
become a political issue.

Homeless young people often have
difficulty accessing services and- support
that would assist them in their transition
to independence. At most risk are those
who have lefthome around the age of 15,
because at this age there is a chance that
they will fall between the responsibili-
ties of two levels of government. Recent
government initiatives have addressed
these problems of access to services and
support for young homeless people and
these, along with young people’s ac-
counts of homelessness, are discussed
in this article.

Traditionally, child welfare has been
the responsibility of the State and Ter-
ritory governments. Since the 1980s,
the Commonwealth has taken on a
significant role in providing income
supportand housing through the jointly
funded Supported Accommodation As-
sistance Program (or SAAP) to homeless
people aged 16 and over. Other pro-
grams include health, education and com-
munity services. More recently, the

Commonwealth has begun to offer
assistance to people under 16 years in

some areas. T he expansion of Common-
wealth provision to young people has
responded to, and is facilitated by, the
narrowing of the roles of States and
Territories in adolescent welfare.

The Department of Social Security
(DSS) commissioned the Social Policy
Research Centre to research policies re-
garding child protection, income sup-
port, accommodation services and other
welfare functions affecting homeless peo-
pleaged 13-17 years. Sheila Shaver, Cathy
Thomson and Marina Paxman conducted
the fieldwork in September 1994.

THE HOMELESS
EXPERIENCE

Forty-two homeless young people
participated in this study. Most lived in
Melbourne and were contacted through
the assistance of youth accommodation
workers. The overall profile of homeless
young people is unknown. However, it
was obvious our sample under-repre-
sented cultural diversity, the experiences
of those not accessing services and living
on the street and in other exploitative
arrangements, and those who had been
successful in establishing a stable life
away from their parents’ home. Never-
theless, the data gathered reinforce many
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findings of previous studies and high-
lighted long-standingissues thatstill need
to be addressed by policy makers.

The majority of those interviewed
had left home the first time when they
were 15 years or younger. For almost
half leaving home was a permanent
decision. The remainder had turbulent
histories of returning to and leaving
their parents’ homes. Although most
were in contact with their families, they
were unlikely to return permanently
because the situations which led to their
homelessness were unlikely to change.
Some said access to family mediation
services would be useful for those want-
ing that kind of assistance. Seven had
intentions of returning home and the

remainder needed alternative secure ac-
commodation and a living income.

A bottleneck in supported accommo-
dation services has led to young people
being accommodated in places which are
not necessarily the most appropriate for
them to progress to independence. Al
though 86 per cent of those interviewed
had been homeless for more than one
month since they last left home, almost
one third had been at their place of
accommodation for one-week or less.
Only six were in housing arrangements
where they were happy. Under 16s were
using accommodation services funded

continued on page 2 P
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<« continued from page |

for 16 year olds and over. Emergency
accommodation was being used for longer
periods because there were inadequate
entry and exit points.

I didn’t know about refuges
and that | couldgoto
them at 15 - | didn’t know
_there were so many
(Linda, 15 years)

Two thirds had difficulties making
ends meet. Some had gone without food
for days ata time, orwere involved in theft
and other risk taking behaviour. Many
said they had accumulated transit fines
for fare evasion because they could not
afford to buy a ticket. Those who had
accessed supported accommodation serv-
ices appeared more able to make ends
meet because their accommodation costs
were related to their income.

The majority were in receipt of Com-
monwealth income support. However,
their experiences of applying for it, and
remaining on it, were problematic. They
said the application forms were hard to
understand and the identification require-
ments difficult to meet. Some had in-
curred debts during the waiting period,
some had had their benefits cancelled
because they could not fulfil DSS obliga-
tions, and over one fifth had had their
benefits reduced to pay back DSS or
Austudy over-payments.

Aboutone third participated in educa-
tion, employment or training. The re-
mainder had left school early. Of this
group, 43 per cent said they would prefer
to be working and 24 per cent wished to
return to school or training. Barriers to
working included the high level of youth
unemployment, their low education lev-
els, lack of stable housing and insufficient
work experience. The Commonwealth
Employment Service (CES) and Youth
Access Centres (YACs) had little success
in securing traineeships or jobs for the
young people interviewed.

SOME FINDINGS

Appropriate services and support de-
pend on program evaluations from the
young people’s perspectives. The inter-
view data collected from our sample of

homeless young people raise a number of
issues.

Firstly, our findings contradict recent
media coverage claiming that the avail-
ability of assistance serves to draw young
people away from home and is a cause of
family break-up. The majority of young
people had not known about income
support before they left home, and about
half had not known about supported
accommodation. Nor does the provision
of support necessarily undermine rela-
tions with parents. While none of those
interviewed received any regular financial
support from parents or relatives, the
majority had family contact. The data
provide evidence that government-pro-
vided support to those who cannot live at
home plays a vital role in young people’s
well-being.

The research indicates that young
people would benefit from more informa-
tion about services and support for home-
less young people in the areas of
accommodation, income support, family
counselling and mediation, health and
education. Young people need to know
what services are available before they can
utilise them. Schools could be a good
place to disseminate such information.

Almost one third of the sample had
been formally subject to a child protec-
tion order at some stage during their life.
At the time of the interviews, seven per
centwere state wards and ten per centhad
a partial order for care and protection.
These young people were aged under 16
and homeless. This raises concern about
the quality and length of care being pro-
vided to state wards and the need for after-
care for ex-state wards to ensure stability
and well-beingduring the transition years.

Waiting periods for income support,
training, accommodation and other serv-
ices to this group need reconsideration.
In principle, waiting periods for income
support can be waived where a young
person is in hardship, for example, those
claiming the homeless rate. However,
our fieldwork found a number of young
people who had had to wait for support.
This target group were young, vulnerable
and unsupported, and having to wait
often led to further alienation from the
system of supportdesigned to assist them.

There is a dearth of supported accom-
modation for homeless youth, especially
longer-term accommodation providing sta-

bility and enabling them to develop inde-
pendent living skills. One result is that
under 16 year olds are housed in crisis
accommodation and cheap private ho-
tels.

Only a few had a stable and continu-
ing relationship with a youth or protec-
tiveworker, and very few had a relationship
meeting the standards of case manage-
ment. The young people wanted to be
given choices and involved in decisions
affecting them. This can only be facili-
tated if they have continuity with youth
workers.

Several recent innovations in service
delivery have improved access to services,
in particular the Youth Pilot Projects
which led to the establishment of the
Youth Service Units by DSS; and YACs
by the Department of Employment Edu-
cation and Training (DEET). They have
adopted a youth-oriented, holistic ap-
proach to service referral, including health,
income, accommodation, employment
and training services.

POLICIES AND PROGRAMS
ADDRESSING YOUTH
HOMELESSNESS

Roles and responsibilities between
Commonwealth, State and Territory gov-
ernments and the non-government sec-
tor in adolescent welfare have changed
markedly in the last decade. The two
most notable changes have been the
States’ and Territories’ reduction in the
number of young people under orders for
care and protection, and the national
income support program for young home-
less people.

Currently, it is difficult for homeless
people to negotiate the system of support
and services. There have been many_
criticisms of the gaps and duplications in
services whilst various levels of govern-
ment battle over jurisdictions and cost-
shifting. In response, a number of
initiatives are reshaping Commonwealth,



State and Territory governments and the
non-government sector policies address-
ing youth homelessness. Three signifi-
cant developments are as follows.

+ The Commonwealth and State Case
Management Protocol for Young Peo-
ple Under 16 Years, (hereafter referred
to as the Protocol), which began to take
effect in the last months of 1994.

+ The Youth Training Initiative, part
of the Commonwealth’s Working Na-
tion program of employment and train-
ing, which commenced on 1 January
1995.

« TheSupported Accommodation As-
sistance Program funding agreement
between the Commonwealth, State and
Territory governments expired on 16
December 1994. New agreements are
currently being negotiated.

The Commonwealth House of Rep-
resentatives Standing Committee on Com-
munity Affairs is conducting an Inquiry
into Aspects of Youth Homelessness,
(hereafter referred to as the Inquiry). Its
report is expected to be tabled in mid-
1995. Both the SPRC study and the
Inquiry raise concerns about potential
problems in the above policy areas. By
identifying problem areas, access to serv-
ices and support for young homeless
people can be improved.

* The Protocol

The Protocol is a joint commitment of
the Commonwealth, States and Territo-
ries to coordinate their services. Itaim to
ensure that all young people living away
from home and unsupported by their
parents have stable housing, income sup-
port and a person available to provide
ongoing support and guidance. Specific
guidelines for the implementation of the
Protocol have been developed in each
State and Territory. The SPRC research
project was undertaken before the Proto-
col had taken effect. For these reasons we
are not in a position to know how wide-

spread the concerns raised by our re-
search are.

The principal objective of the Proto-
col is to establish a coordinated and
effective initial assessment and referral
process and to

The Protocol reaffirms the responsi-
bility of State and Territory welfare de-
partments for protective functions,
including the assessment of the needs of
young people who are not state wards.

Whilst the numbers

clarify which level
of government is
responsible for
what. The Proto-
col affects the first
phase of assistance
to young unsup-
ported peopleand
is not seen as cov-
ering the longer
term outcomes §
achieved by State §

in wardship are de-
creasing, those in
need of care and pro-
tection are not. State
guardianship for rea-
sons of care and pro-
tection provides
standards for which
State and Territory
welfare authorities
are legally responsi-
ble. A consequence

and Territory de-
partments.

The Protocol should result in young
people being assisted with accommoda-
tion and an appropriate income support
arrangement for their age and circum-
stance. In the case of young people under
15, income support may not be in the
form of direct payment, and the nature of
supportwill be determined by workers in
each individual case.

In essence, the Protocol stipulates
that responsibility for income support
lies with the Commonwealth, and that
the States and Territories are responsible
for the well-being of young people under
15 and for assessing the needs of those 15
and over who are at risk of harm.

Overall, the Inquiry reports consider-
able support for the Protocol from or-
ganisations working with young homeless
people, both for its potential to improve
clarity and standards of support and the
mechanisms for evaluation and monitor-
ing.

One particular concern is thatchanges
to the regulations governing the privacy
of social security claimants will allow
DSS to disclose information to State and
Territory welfare authorities, including
disclosures without the permission of the
claimant. Of further concern is that
changes to privacy rules and mandatory
reporting to the relevant State or Terri-
tory welfare department of under 16s
applying for income support may deter
young people from seeking assistance
because the State and Territory welfare
departments still suffer from much com-
munity distrust.

of the policies to re-
duce the use of wardship may be that no-
one can be held legally accountable for
the well-being of homeless adolescents.
In principle, waiting periods have been
addressed by the Protocol where by the
States and Territories have agreed to
support young people during the assess-
ment period where necessary. Conse-
quently, waiting periods should not be a
problem under the Protocol. The success
of the Protocol depends on resources
allocated to child welfare at both levels of
government. During our research youth
workers were concerned that inadequate
resources were available to assist young
homeless people.

* The Youth Training Initiative

The objective of the Youth Training
Initiative (YTT) is to ensure that all unem-
ployed people under 18 are participating
in education or training. Recipients of
the Youth Training Allowance, or YTA
(which replaced Job Search Allowance
and New Start Allowance for people
under 18) will receive individual case
management. DEET will be responsible
for activity testing and case management.
DSS will retain an administrative role.
YTA claimants will continue to have
access to the DSS social work service.
Homeless students will still be eligible for
Austudy, and those qualifying on the
grounds of homelessness now also re-
ceive rent assistance. This is a significant
development in the level of support pro-
vided to this target group.

continued on page |2 p
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The Social Policy Research Centre (originally the Social Welfare Research Centre)
was established in January 1980 under an agreement between the University of
New South Wales and the Commonwealth Government.

The Centre is operated by the University as an independent unit of the
University. The Director receives assistance in formulating the Centre’s research
agenda from a Board of Management, and in periodic consultation with the
community. The Director of the Centre is responsible to the Vice-Chancellor for
the operation of the Centre.

The Centre undertakes and sponsors research on important aspects of social
policy and social welfare; it arranges seminars and conferences, publishes the
results of its research in reports, journal articles and books, and provides
opportunities for postgraduate studies in social policy. The Centre’s current
Research Agenda covers social policy issues associated with changes in work and
employment; levels of social and economic inequality including poverty and the
measurement of income and living standards; the changing structure of the mixed
economy of welfare and the roles of state, market, household and non-government
sectors in meeting social needs; in policies and programs in social security, taxation
and the labour market, and in community services policies and programs.

The views expressed in this Newsletter, as in any of the Centre’s publications,
do not represent any official position of the Centre. The Newsletter and all other
SPRC publications present the views and research findings of the individual
authors with the aim of promoting the development of ideas and discussion about
major concerns in social policy and social welfare.
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tis hard not to be impressed by Beyond the Safety Net-The Future of Social Security

written by Peter Baldwin, the Minister for Social Security, and released earlier

this year. One can but wonder how someone with his portfolio responsibilities
who is also a member of the Expenditure Review Committee (ERC) can find the time
to write about these issues in such a coherent and thought-provoking manner. The
paper is, as they say, ‘a darn good read’, for social security experts as well as for those
with an interestin the challenges facing a system which costs around 8 per centof GDP,
or 35 billion taxpayer dollars each year.

After a decade of constant, almost frenetic change in our social security system, it
is time to step back a little from the hurly-burly of the policy process and reflect on some
of the underlying issues. Peter Baldwin’s paper does just that. It is full of good sense,
fresh insights and new ideas. Few will agree with all that it contains, but most will be
challenged by its diagnosis of current problems and stimulated by the broad directions
for reform it develops. :

Those familiar with the debate on social security will find only passing reference
to some of the issues which tend to dominate such discussions. While there is a good
deal of attention given to the need to develop benchmarks for the adequacy of
payments and a full-frontal attack on the appropriateness of the Henderson poverty
line for this purpose, there is little explicit discussion of issues like eligibility,
entitlements and incentives - even targeting hardly rates a mention!

Instead, there is extensive discussion of the shortcomings of maintaining the
distinction between the development of policy and the delivery of programs, of the
need to develop a customised approach to the delivery of Department of Social Security
(DSS) programs, and of the need to simplify the basic payment structure whilst
tailoring that structure to the specific yet changing needs of DSS customers.

Not everyone will agree with or accept Peter Baldwin’s starting point that there will
be no more significant increases in social security spending, even in the longer-term.
This may be accepted wisdom on ERC, but there are many in the community who
disagree and want to re-open the debate about levels of social expenditure and the taxes
needed to finance them. The parameters of such a debate must extend beyond
concepts of fiscal responsibility and expenditure targeting to recognise that our tax-
transfer system is an institution which both expresses and shapes our views about the
kind of society we want to live in.

Other readers will want to be convinced that the information superhighway can be
harnessed to serve the purposes seen for it. But these kinds of issues need to be
grappled with, otherwise the social security system (and the people it serves) will
become the victim of change rather than the beneficiary of progress.

Peter Baldwin’s vision for the future of social security sets out an exciting agenda
for the next decade or so. However, in looking to meet the challenges it poses, we
should not lose sight of the more mundane but nonetheless important matters
currently confronting our social security system and the problems faced by those who
rely upon it to see them through the hard times.

MANAGEMENT BOARD

The first meeting of the Centre’s new Management Board was held in March.
With the advent of our new Agreement, the Board itself has been reconstituted. In
addition to Professors John Lawrence and John Nevile (the former in the role of

Presiding Member) the University will be represented by Dr Helen Lapsley, Senior
Lecturer in Health Services Management at UNSW.

The three Ministerial appointees are
Chris Butel, First Assistant Secretary in
the Department of Social Security, Mary
Murnane, Deputy Secretary in the De-
partment of Human Services and Health
and Associate Professor Peter Travers,
from the School of Social Sciences at
Flinders University. It is an impressive
team with a broad range of experience
and expertise. [ welcome them all to the
Board and look forward very much to
working with them over the next five
years.

CONFERENCE

The forthcoming Social Policy Con-
ference will be the fourth such eventand,
overall, I think that we can be pleased
with this particular aspect of our work.

This year, over 190 Abstracts were
submitted to the conference - a testimony
to its importance as a major event on the
social policy calendar. Choosing be-
tween these has been a difficult exercise,
and many will be disappointed that their
paper has not been selected. However, |
hope that those who have missed out will
not be dispirited and will still make the
effort to attend. We have designed the
program this year so as to maximise the
scope for contributions from the floor, so
there is still an opportunity for everyone
to express their views.

Not only does the conference itself
bring considerable credit to the Centre, it
also serves an extremely valuable role in
strengthening the sense of teamwork and
comradeship amongst our staff. Many of
my colleagues have spent the last month
or so getting the basic structure of the
Conference into shape, and finalising the
Program. I am sure that a glance at this
year’s Conference Program (see the liftout
in the centre of this Newsletter) will testify
to the value of their efforts and the success

of their work.

Peter Saunders
Director
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Why do the wives of unemployed men
have such low employment rates?

n 1991, the average employment
I rate for the working age wives of

employed men was 65 per cent,
whilst for those with unemployed hus-
bands it was only 28 per cent. This
reflects a pattern that has been well estab-
lished for the last, and possibly the last
two, decades in Australia and other coun-
tries. Why is this so?

The SPRC has just completed a re-
search projecton this issue commissioned
by the Department of Social Security.
This project looked at the labour market
circumstances of women whose husbands
(or partners) were receiving either unem-
ployment benefits or Disability Support
Pension. The outline of this study was
summarised in the June 1994 issue of the
SPRC Neuwsletter. This is a summary of
the results from that part of the project
dealing with women with unemployed

husbands.

THE ‘INCOME EFFECT’

Whilst a lower employment rate for
the wives of unemployed men is wide-
spread, it might be expected that the
opposite pattern might hold. That is, if
one spouse loses their job, the loss of
family income should provide a strong
incentive for the other spouse to look for
employment. Several reasons have been
advanced to explain why this ‘income
effect’ is more than offset. These expla-
nations can be grouped into two catego-
ries, ‘direct effects’ and ‘characteristic
variations’.

the loss of family
income should provide
a strong incentive for
the other spouse to

look for employment

Direct effects are causal influences of
the husband’s labour market status upon
the wife’s labour market status. One pos-
sibility is the income test associated with
income support payments. If one spouse
is eligible for an income support payment,
the household may gain very little income
from the parttime or casual work of the
other spouse. Whilst income tests will be
eased during 1995, effective marginal tax
rates will still be over 80 per cent for wide
income ranges. Hence when a husband
becomes unemployed there may be litte
incentive for the wife to look for, or retain,
her employment unless she is earning a
relatively high wage.

An alternative ‘direct effect’ has been
termed the ‘bruised machismo effect.
This stems from the wife’s acquiescence to
(or support for) the husband’s desire to be
the breadwinner of the family. Whilst it
may be considered acceptable for the wife
to be working when the husband is also,
the combination of her employment and
his unemployment may be too much of a
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deviation from traditional gender
roles.

Finally, we may note that a
high proportion of jobs are ob-
tained via informal contacts with
employers and other workers. In
this way, the unemployment of
one family member may reduce
the opportunities for other mem-
bers to gain employment.

Whilst all these direct effects
are plausible, an alternative ex-
planation is that women who are

'Unemployed total

-U_némpioy' :fof lé‘.vssthﬂa". 2 wee

Wives’ Employment Rate by Husbands’ Labour Force Status, 1991

likely to have unemployed hus-
bands are also likely to have dif-
ferentlabour market characteristics
which will make it harder for
them to find employment. Both spouses
live in the same location, and so will
both suffer if the local economy is not
performing. In addition, spouses tend to
have similar age, education and skill
levels and may share a wide range of
(hard to measure) characteristics such as
social contacts and attitudes.

SOME CONCLUSIONS

The study examined a range of differ-
ent data sources in order to discover the
relative importance of these different
effects. The main conclusions of the
study were as follows.
« That almost all the difference in em-
ployment rates can be accounted for by
the different characteristics of women.
These characteristics are not necessarily
easily observed.
» Consequently the net impact of direct
effects appears to be small. Thatis, if the
impact of income tests, social roles and
contacts are important in decreasing
wives’ employment they must be largely
offset by the income effect.

regional variations in
labour markets do not
appear to be very
important

These conclusions stem primarily
from two key pieces of evidence. The first
is that most of the difference in wives’
employment rates is evident right at the
beginning of their husbands’ unemploy-
ment spell. It would be unlikely if any of

the hypothesised direct effects would have
influenced behaviour so quickly. This is
shown in the table below.

This table shows that, of the 37 per-
centage point difference in employment
rates between wives with employed and
unemployed husbands, 25 percentage
points (or 2/3 of the gap) existed at the
beginning of the husband’s period of
unemployment. Moreover, much of the
difference between the new entrants and
all wives with unemployed husbands re-
flects the fact that those wives whose
husbands are able to leave employment
more quickly are also more likely to have
employment themselves.

The second key piece of evidence comes
from Department of Social Security ad-
ministrative records. The figure below
shows employment rates for women whose
husband began to receive Unemployment
Benefit in May/June 1991. The figure
separates this group according to the length
of ime that the husband received benefit.

The main conclusion to be drawn
from this figure is that the variation in
wives' employment rate with respect to
how long their husband is going to be
unemployed is much greater than the
variation over the duration of their hus-
band’s unemployment spell. Hence any
(net) direct effects must be reasonably
small in comparison to variations in the
initial labour market characteristics of
married women.

Exactly what the relevant labour mar-
ket characteristics are, is however, more
difficult to ascertain. Regional variations
in labour markets do notappear to be very
important, and educational qualifications
and (using a simple four category defini-

Notes: Calculated for married women aged 20-59 from the 12 Labour Force Surveys in
1991 (Source: ABS unpublished data)

tion) explain only about one seventh of
the employment rate gap. More gener-
ally, skills and social contact are not easy
to measure. However, the importance of
pre-existing characteristics does suggest
that additional labour market and train-
ing policies would be required to increase
the employment of women with unem-
ployed husbands.

Whilst the study concluded that the
net impact of direct effects is small, this
does not imply that particular factors,
such as the effect of social security income
tests, are not important. We can say with
confidence that if these direct effects are
important they are largely offset by the
income effect encouraging wives to look
for work. Interviews with a sample of

little evidence

was found to support
the importance

of the ‘bruised

machismo’ effect

married women conducted as part of the
study revealed that some women do con-
sider financial incentives relevant, though
this was only a relatively minor reason for
their labour force behaviour. Little evi-
dence was found to support the impor-
tance of the ‘bruised machismo’ effect.
These issues are discussed further in
the report from the study, which will be
released in the SPRC’s Reports and Pro-
ceedings series in the next few months.
Some initial results were published in the
March 1995 Australian Bulletin of Labour.
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Social Policy and Northern
Australia: National Policies
and Local Issues
Proceedings of a One Day
Conference, Friday 28 October
1994, Darwin

PETER SAUNDERS (ED.)

SPRC Reports and Proceedings No. 120

his volume features in the follow-
I ing papers.

Peter Saunders, Welfare and In-
equality in Australia in the 1990s
Bill Tyler, Constructing Indicators for So-
cial Inequality for Northern Australia
Anthony King, Innovation and Change in
Long Term Care: The Challenges of New
Models
Rebecca Orr, Community Care and Ac-

commodation Models for those People Suf-
fering from Mental Illness

ThreeYears at Home:
The Final Report of the
Longitudinal Study of
Community Support
Services and Their Users

MICHAEL FINE AND

CATHY THOMSON

SPRC Reports and Proceedings No. 121

r I " he introduction of community
support policies in recent years
has undoubtedly already changed

the lives of tens of thousands of people.

In the coming decades it is likely, either

directly or indirectly, to affect virtually

every Australian family.

Three Years at Home presents the
results of a detailed three-year study of
community support in a suburban com-
munity. It reports on the outcomes of the
support provided to sixty people and
documents the assistance given by formal
services and unpaid family members.

Two Papers on Citizenship
and Basic Income

SHEILA SHAVER AND

PETER SAUNDERS

SPRC Discussion Paper No. 55

hese two short papers reflect on
I current proposals for reform in
income support policy in light of
continuing high levels of unemployment
and underemployment.
In the first paper, Sheila Shaver reviews
the conflicting arguments for Participa-
tion Income and Basic Income. The
paper suggests the Working Nation White
Paper reforms are part of a large scale
historical shift in the character of the
Australian welfare state. While social
rights of citizenship such as income sup-
port were previously complementary to
employment and capital accumulation,
they are now being integrated into eco-
nomic growth and development.

Peter Saunders’ paper on Basic In-
come (BI) argues two key issues must be
addressed in all proposals: conditionality
and transition. Conditionality refers to
the definition of those circumstances
under which people are entitled to receive
income support benefits. BI proposals
have given insufficient attention to the
problems associated with the transition
to such a scheme, and in particular to the
political influence of estimates of winners
and losers.

Improving Work Incentives
in a Means-tested Welfare
System:The 1994 Australian
Social Security Reforms

PETER SAUNDERS

SPRC Discussion Paper No. 56

dramatic rise in unemployment
after 1990 prompted the Aus-

tralian Government to establish

an expert committee to advise it on how
best to respond to these developments.

The release of the 1994 White Paper
on Employment and Growth foreshad-
owed a range of reforms. Expansion of
labour market programs for the long
term unemployed was a central feature of
the overall package, but so too were a
number of significant reforms of the
social security system. A major goal of
these reforms is to provide a social secu-
rity system more consistent with current
labour market trends, and one which,
whilst still heavily targeted, is designed to
provide increased work incentives. This
paper explains the nature of the social
security reforms and analyses their conse-
quences for incentives to increase partici-
pation in paid work.

Corporatism in Australia

PETER KRIESLER AND.

JOSEPH HALEVI

SPRC Discussion Paper No.57

ecentdevelopmentsin European
Rcorporatism and their relevance

to Australia are examined in this
paper.

Corporatism was explicitly taken up
by the Australian trade union movement
in the 1980s, following economic insta-
bility in the late 1970s and early 1980s.
The Labor Party, which came to govern-
ment in 1983, stressed consensus as the
basis of its policy making. Corporatism
was seen as a desirable program, manifest
in the various Accord agreements.

In the light of these agreements, Aus-
tralia’s economic performance from 1983
is evaluated in terms of the success of
corporatist strategies. It is argued that
these strategies did not succeed in gener-
ating the structural changes necessary for
the domestic economy to maintain its
international competitiveness, mainly due
to the failure of any investment policy.



Universality and Selectivity in
Income Support:

A Comparative Study in
Social Citizenship

SHEILA SHAVER

SPRC Discussion Paper No. 58

itizenship is variously associated
‘ with equality of status, universal-
ity in the distribution of benefits
and entitlements to a social minimum.
This paper is concerned with social citi-
zenship as the basis of rightful entitle-
ment to the benefits of the welfare state,
and with differences in the way in which
it is expressed in the income support
systems of different countries.
Outcomes measures with respect to
citizenship in the old age pension systems
of Australia, the United Kingdom, the
United States, Germany, Norway and
Sweden are compared with respect to
inclusiveness, selectivity, income compo-
sition and the remediation of poverty.

Household Semi-public
Goods and the Estimation of
Consumer Equivalence
Scales: Some First Steps

BRUCE BRADBURY

SPRC Discussion Paper No. 59

odels of household consump-
tion used to estimate the rela-
tive needs of people living in

different family types need to take account
of economies of household size, price-like
substitution effects and the allocation of
consumption among the individuals of
the household. No existing estimation
tackles all three of these issues in a simul-
taneous and transparent fashion.

This paper combines a household
production model introduced by Lau
(1985) with a Samuelson-type (1956)
household welfare function to develop a
consumption model which is both gen-
eral and amenable to the incorporation
(and testing) of a range of additional
identifying information. A simplified ver-
sion of this model is used to estimate
some preliminary equivalence scales and
intra-household allocations.
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Evaluating Child Protection

BY DAVID THORPE

Open University Press, Buckingham,
1994. Distributed by Allen & Unwin.
pp. xii plus 218, RRP $39.95 (pb)

Reviewed by Judy Cashmore

n this book, David Thorpe is highly

critical of current practice and ideol-

ogy in relation to child abuse and
child protection. He argues that the
failure to distinguish between child
welfare (those measures which pro-
mote the care and well-being of chil-
dren) and child protection (those
measures which act directly as a barrier
between children and significantharm
and injury) leads to inappropriate and
intrusive investigation without provid-
ing the necessary supports for families
in need of help.

This argument is based on data
collected in Western Australia during
1987 and in Wales in 1990. The two
samples consisted of all 655 cases
notified to the Western Australian
Department of Community Services

over three months in 1987 and the

the single largest
reason for notification

was neglect

first 100 cases notified to Welsh authori-
ties in 1990.

The single largest reason for notifica-
tion was neglect, and about half of all
cases in both Western Australia and
Wales were not substantiated. Single
parents - especially mothers - were over-
represented, as were cases involving par-
ents with drug and alcohol problems.
Thorpe concludes that

the majority of ‘child protection’ mat-
ters are dealt with by investigation
and some degree of admonishment...
What is being investigated are the
routine parenting practices of a sub-
stantial number of people. (p. 193)
This view is continued on page 202:
That which does not conform to
standard middleclass patriarchal
child rearing norms is represented as
‘at risk of abuse’, neglect or abuse.
The area of child protection therefore

Evaluating
Child Protection

provides a mechanism by which families
are ‘normalised rather than assisted’.
Much of what Thorpe argues in rela-
tion to the over-representation of disad-
vantaged families in ‘child welfare’ (in
the old sense of ‘the welfare’) or ‘child
protection’ statistics and the moral, value-
laden exercise of social work practice is
not new. However, it bears some repeat-
ing, especially in view of the increasing
emphasis on crisis services as opposed to

broader support services.

In response to David Thorpe’s pres-
entation at the Deakin National Confer-
ence on Child Protection in November
1994, the Director General of the NSW
Department of Community Services indi-
cated thaton a continuum from universal
through targeted to crisis services, 85 per

Thorpe’s message
may be over-
interpreted and
carries a

number of dangers

cent of the Department’s child protec-
tion budget was spent on crisis and
post-crisis services. This is certainly a
critical issue. There is an urgent need
to find ways of providing families with
children with the necessary support
while at the same time easing the
- burden on overworked and under-
resourced frontline workers, who are
charged with the statutory responsibil-
ity to investigate notifications of abuse
and neglect.

On the other hand, Thorpe’s mes-
sage may be over-interpreted and car-
ries a number of dangers. First, it is
highly appealing to cash-strapped and
over-burdened departments and pro-
vides the rationale to apply stricter gate-
keeping measures. This is ata time when
one of the main complaints against such
departments around Australia is not that
they are overly interventionist (except for
rare exceptions like the ‘Children of
God'’ case) but that they are too willing to
refer cases on and close the file, such as
those covered in Systems Abuse Report
in New South Wales and the Fogarty
Report in Victoria.



Studies funded by the NSW Depart-
ment of Community Services into refer-
ral practices, including Cathy Humphrey's
report on Referral Practices in Child
Sexual Abuse Cases, have pointed to the
marked drop-off in the proportion of
cases referred to and receiving the re-
quired services. Over-burdened and inad-
equately trained workers do not have the
time to follow up what happens to cases
they refer on and about 40 per cent of
cases notified to the NSW Department of
Community Services have previously been
notified.

Furthermore, reviews of child deaths
generally find that the children who die at
the hands of their families are well known
tothedepartment. In one recentcase, the
family was notified to the department on
at least eleven separate occasions, and the
child’s mother asked for the children to
be removed from her care. While Thorpe’s
point about the need to examine re-
sponses to ‘ordinary’ rather than extraor-
dinary child abuse notifications is well
taken, predicting outcomes for children
in these cases is much harder.

Indeed, his study did not include any
examination of what happened to cases
which were ‘not substantiated’. He did
follow ‘second round’ notifications within
12 months for substantiated cases and
found thataround 16 per cent of children
in these cases were further harmed or
injured while their cases were ‘open for
service’. The way the data is presented
did not, however, allow the reader to
know how cases were responded to the
second time round compared with the
first round.

Perhaps the main concerns with

Thorpe's study and his findings, how-
ever, liein the assumptions thatare made
about the seriousness of physical and
sexual abuse and the apparenttrivialisation
of neglect and emotional abuse.

the analysis of case files
stops short of an
examination of the
essence of this field:
what is the outcome for

the children involved?

Research by Kari Killen, who recently
visited Australia, indicates the difficulty
of modifying neglectful parental behav-
iour and the often severe consequences
for children, and especially very young
children, of chronic neglect. As Dorothy
Scott (1994) pointed out in her response
to David Thorpe at the Deakin Confer-
ence, acts of commission (such as physi-
cal and sexual abuse) are not necessarily
more serious in their consequences than
acts of omission (neglect and emotional
abuse) and there is a danger of ‘sociologi-
cal reductionism’ and determinism in
Thorpe’s strong emphasis on social class,
race and single parenthood. Notall poor,
black, or single parents abuse their chil-
dren, and such an analysis risks stigmatis-
ing these families.

Thorpe's conclusions are also called
into doubt because of methodological
problems and questionable interpreta-
tion. The analyses are based almost
exclusively on single variables only, on

single abuse type classification, and take
little to no account of the children’s age.
While there is quite a lot of detail, it
does not assist in gaining an overall
picture of the data, primarily because the
tables and the analyses deal with only one
variable at a time and do not allow the
reader to draw out required information
such as the proportions of different types
of abuse cases that were substantiated.
Similarly, while there may a primary
reason for notification, cases typically
involve more than one type of ‘abuse’.
Finally, the analysis of case files does
not allow, or stops short of, an examina-
tion of the essence of this field: whatis the
outcome for the children involved!?
This book provides a useful stimulus
for debate about the current direction and
the problems facing the child protection
field. However, it holds significant dan-
gersifits findings are accepted uncritically.
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« continued from page 3

I’m not ready to go to
school at the moment... |
just left because | want to
settle down and find a
place to live... work
things out with my
mother and stuff

(Kim, 16 years)

The researchers are concerned that
the integration of DSS income support
with narrower DEET (Austudy) provi-
sions could deprive some homeless young
people of assistance. The tightening of
eligibility, narrower grounds and longer
waiting periods associated with the intro-
duction of YTA are likely to make it more
difficult for this group to receive income
support. These changes affect those who
have been away from home for a substan-
tial period and seek to qualify for the
independent rate on the basis of workforce
participation. Submissions to the In-
quiry, and the Standing Committee have
called for greater clarity in this area.

Another problem that may arise
from the changes to income support is
that unrealistic training obligations may
be imposed on homeless people and
result in the cancellation of their allow-
ance. The imposition of training obliga-
tions is a matter for the Commonwealth
Employment Service However, DSS can
approve suspension of the activity test
where the Department is aware that spe-
cific circumstances, such as homeless-
ness, would warrant this. It is too early
to know yet how often this will be done.

* The Supported
Accommodation Assistance
Program

Several important issues have been
identified concerning Support Accom-
modation Assistance Program (SAAP)
services for homeless people, notably
guidelines which exclude funding serv-
ices for unaccompanied people under
16. Under 16 year olds are using SAAP
services when there are no alternatives,
or even worse are referred to cheap
private hotels. The terms of the forth-
coming SAAP agreement, now in proc-
ess of negotiation, appear to preclude the

funding of services exclusively for under
16s. Another problem is a lack of
accessible and affordable longterm ac-
commodation to which young people
can move from SAAP services. The
ongoing National Youth Housing Strat-
egy will recommend ways to improve
housing options for independent 15-25
year olds on low incomes. However,
accommodation for under 15s needs
attention.

Young people need stability and con-
tinuity of supportand many departments
at both levels of government are cur-
rently adopting the case management
model. As the Inquiry has pointed out,
the potential for duplication of case man-
agement functions needs to be addressed.

m‘

Finally, the contracting out of com-
munity services to non-government oOr-
ganisations needs to be implemented
with adequate resourcing. During the
course of our fieldwork in Victoria, youth
workers reported that funds once de-
voted to the provision of State services
were not being transferred to the non-
government sector to provide adequate
services and support to the community.

COMMONWEALTH-STATE
RELATIONS

Initiatives in Commonwealth, State
and Territory policies addressing youth
homelessness are occurring in an envi-

ronment that has seen the emergence of
a mixed economy of welfare,
deinstitutionalisation, dominance of the
rights of the family, and a move away
from an interventionist state towards
services being provided by the commu-
nity. In principle, social policies are
attempting to deliver tailored services
with various levels of intervention to suit
the individual in need. Some of the
objectives are to offer a range of choices,
a reduction in the use of legal interven-
tion and a simplification of the system by
integrating and coordinating services to
improve access.

There have been unsupported people
who have achieved successful outcomes
from government policies and programs.
However, the data from our study gives
little indication that access to services
and the level of support offered to the
majority of homeless young people is
improving. There appears to be a gap
between what governments say they are
doing and what they are doing.

Young homeless people are not a
homogeneous group. They want to be
given choices and involved in decision
making. The clear message from the
young people was that safe, secure and
affordable housing was their first priority
before they could begin to embark on the
other commitments to education orwork.

The need for resources in child and
adolescentwelfare has grown significantly
in recent years. The Protocol is much
welcomed butwithoutadequate resources
and improved coordination and integra-
tion of services and support, the traps in
the current system, or emergence of new
ones, will detract from the objective to
improve the welfare of this group.

it is bad that you have to
leave short-term refuges
when you’ve found

a place you like and
workers that you like
(Matthew, 15 years)

The quotations in this article are from SPRC
interviews with homeless young people conducted in
September 1994 (false names are used for
confidentiality). Graphics courtesy Streetwize
Comics. For ‘Hanging In!’ and other comics,
telephone (02) 560 3244



